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For t h i s  paper a l a r g e  pub l i c  o r g a n i z a t i o ~ ~  was s tudied,  f o r  some months 

from t h e  s tandpoin t  of i t s  change and pol icy  systems. %e paper reviews 

these  ma t t e r s  i n  both a theo re t i ca l .  and operat:ional sense .  The prod.uct of 

t h i s  end.eavor i s  t h i s  smal.1 primer on t h e  organizati .ona1 po l i cy  process ,  

It i s  hoped. t h a t  t he  primer w i l l o f f e r  guidance t o  persons i n t e r e s t e d  i n  

revi-ewing the  po l i cy  system i n  a  given o rgan iza t ion  OK concerned. about  

o r g a n i z a t i o n a l  policymaking i n  g e n e r a l ,  The primer focuses  a t t e n t i o n  on 

r e l e v a n t  po l icy  phases t y p i c a l  of l a r g e  contemporary agencies .  I l l u s t r a t i o n s  

of  problems a r e  drawn from the  s u b j e c t  agency. It i s  a n t i c i p a t e d  t h z t  more 

a t t e n t i o n  t o  changing and pol icy  processes  t .~ i l -1  s t r eng then  t h e  re levance  

of agency programs t o  today ' s arid t:omorrowl s  problems. 

The au tho r  acknoiirledges the suppor t  of t he  s u b j e c t  agency o f f i c i a l - s  

a s  w e l l  a s  the  sponso r s i~ ip  of h i s  e f f o r t s  by the  Kational  Aeronaut ics  and 

Space Adminis t ra t ion .  



During t h e  p a s t  few y e a r s  we have seen a  r i s i n g  crescendo of i n t e r e s t  

i n  t h e  pub l i c  po l i cy  process ,  due l a r g e l y  t o  our  awareness t h a t  we a r e  f a i l i n g ,  

i n  c e r t a i n  s i g n i f i c a n t  ways, t o  d,evelop pol icy  of q u a l i t y  proporti-onate t o  the  

si.ze of t he  problems which plague us .  bfnile some of t he  c u r r e n t  i n t e r e s t  i s  

ad,d,ressed t o  t he  gene ra l  p o l i t i c a l  m i l i a ,  a fair po r t ion  i s  focused on t h e  

polFcj7 respons i b i l i . t i e s  of pub l i c  agencies .  N a ~ y  s c h o l a r s  and observers  of 

pub l i c  performance toc1a.y a r e  becoming aware of t he  r e s p o n s i b i l i t y  as w e l l  a s  

t he  p o t e n t i a l  of t he  agency i n  r e l a t i o n  t o  the  pol icy  a l t e r n a t i v e s  i n  i t s  sub- 

s t a n t i v e  fie1.d.  I n  1n2ny a r e a s  t he  exper tness  locrlsed w i t h i n  the  agency i s  t h e  

only  l e g i t i m a t e  source of po l icy  i n t e r p r e t a t i o n ,  innovat ion  and development. 

The need. i s  t o  formulate  means ~ ~ h e r e b y  t h i s  capabil..iCy of the  agency can be 

optimized, i n  a sys temat ic  manne r - - - l i t e r a l ly  a s  p a r t  of the r o u t i n e  performance 

of agency a c t i v i t i e s .  

I n  t h e s e  remarks, our  concern i s  w i t h  the  agency a s  a  po l i cy - r e f  i n ing ,  

p o l i c y - a f f e c t i n g  e n t i t y  i n  t he  d.ay-to-day ad .minis t ra t ion  of i t s  program, We 

a r e  no t  h e r e  concerned wi th  t h e  agency o f f i c i a l s  a s  p o l i t i c a l  persons i n t e r a c t i n g  

wi th  l e g i s l a t i v e ,  execu t ive  and c l i e n t e l e  r e p r e s e n t a t i v e s  i n  a p o l i t i c a l  

fo rce - f i e ld . .  Tdhile such a c t i v i t y  i s  c l e a r l y  r e l e v a n t  t o  t he  pub l i c  po l i cy  

process  and the  r o l e  of t h e  publ ic  a d m i n i s t r a t o r ,  t h i s  i s  a f a m i l i a r  r e l a t i o n s h i p .  

Too o f t e n  l e f t  u n s t i p u l a t e d  and unstudied i s  t he  p o t e n t i a l  of t he  agency a s  

a p o l i c y - a f f e c t i n g  system a t  t he  very  h e a r t  of t h e  s u b s t a n t i v e  program-area. 

It i s  wi th  t h e  s p e c i f i c a t i o n  of  such a system t h a t  t h i s  paper i s  concerned. 



We propose t o  p re sen t  a  means rhrhereby. the  agency ixay e x e r c i s e  responsi .ble  

l eade r sh ip  i n  pol icy-bui ld  ing  w i t h i n  i t s  a r e a  of concern--and do t h i s  w i t h i n  

t h e  conf ines  of e x i s t i n g  p o l i t i c a l  i n s t i t u t i o n s .  

I n  t h i s  paper a  "pol icy  system" i s  sketched, which r e l a t e s  many more 

dimensi.ons of t he  agency ' s  form and process  t o  t h e  achievement of c a p a b i l i t y  f o r  

innovat ion ,  change, and l ea rn ing  than. has  t y p i c a l l y  been t h e  case  i n  v r i t i . ngs  

on t h i s  s u b j e c t .  A l a r g e  pub l i c  agency, presumably reasonably t y p i c a l ,  has  

been s tudied  and i s  used a s  a n  example throughout t h i s  paper.  

The sub jec't agency i s  tec11nicall.y or ien ted , ,  a s  t y p i f  i.es an  inc reas ing  

propor t ion  of pub l i c  programs tod.ay. It i s  h e a v i l y  s t a f f ed .  w i th  t e c h n i c a l  

2nd p ro fe s s iona l  people.  i t s  a . c t i v i t i e s  axe s e t  i n  a  context--and on a  s ca l e - -  

t.jhich makes it h i g h l y  visib1.e througl~out  t he  world. me organ iza t ion  21.2s 

es tab l i shed .  a broad. r e p u t a t i o n  f o r  e f f e c t i v e n e s s ;  t h e r e  i s  every ind.icatj.on 

t h a t  through t h e  y e a r s  i t s  a c t i v i t i e s  have been handled wi se ly  and well.. 

I t s  l eade r sh ip  has  cons i s  t e n t l y  manifested a  h igh  l e v e l  of sophis  t i ca t - ion  

i.11 iua t te rs  of publ ic  a d m i n i s t r a t i o n ;  many of i t s  top  ad.rninis t rators  a r e  

people w i t h  n a t i o n a l  r e p u t a t i o n s  i n  a d m i n i s t r a t i v e  c i r c l e s .  I n  sum, t h i s  i s  

a  s i g n i f i c a n t  o rgan iza t ion ,  r,chich niaiies i t s  use a s  a n  example of need.s i n  

t he  pol-icy a r e a  a l l  t he  more appropr i a t e .  

Rather than us ing  a  c a r i c a t u r e o r g a n i z a t i o n  o r  one which is conspicuously 

i n  d i f f i c u l t y  we have chosen a  g r e a t  contemporary pub l i c  agency t o  observe t o  

determine how i t  f i t s  t he  image we a r e  p re sen t ing  of an appropr i a t e  pol icy  

system f o r  l a r g e  o rgan iza t ions  i n  today's--and tomorrow's--world. The organiza t ion  

i s  no t  mentioned by name s i n c e  t o  do so  would o f f e r  an  ou t  t o  o t h e r  organiza. t ions 

d,oing d i f f e r e n t  jobs i n  d i f f e r e n t  con tex t s .  We be l i eve  the  s u b j e c t  o rgan iza t ion  

i s  more t y p i c a l  than  o therwise ,  t h a t  i . t  f a i r l y  i l l u s t r a t e s  t he  manner i n  which 

many very  l a r g e  and appa ren t ly  s u c c e s s f u l  o rgan iza t ions  have neglected t h e i r  . 
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i n t e r n a l  po l icy  s y s t e n  t o  t h e  e x t e n t  t h a t  t he  o rgan iza t ion  h a s  d r i f t e d ,  ou t  

of p r e c i s e  congruency w i t h  i t s  env i ro~ lnen t .  The s u b j e c t  o rgan iza t ion  i s  

perceived, a s  r e p r e s e n t i n g  a  l a r g e  propor t ion  of our  most s i g n i f i c a n t  publ ic  

o rgan iza t ions  i n  i t s  f a i l u r e  t o  g ive  s u f f i c i e n t  a t t e n t i o n  t o  policy-Suil-ding 

processes  t o  a s s u r e  c o n t r o l  over t h e  organiza t ion"  own f u t u r e !  Obscuri.ng the  

agency ' s nzn~e thus  r e p r e s e n t s  our d.es i r e  t o  einph.as i z e  t he  l e s son  r a t h e r  t han  

the  s i t u a t i o n .  

This  paper d,oes no t  inc1ud.e many G e t a i l s  about  t he  s u b j e c t  agency ' s  5.nter- 

n a l  processes .  ' T h i s  i s  beca.use such d e t a i l s  a r e  of l i t t l e  i n t e r e s t  t o  persons 

o u t s i d e  the  agency, nor a r e  they p e r t i n e n e t  t o  t h e  argument on pol icy-abui ldisg 

s e t  f o r t h  he re .  Fu r the r ,  emphasis 013. such d ' e t a i l s  may o f f e r  a scapegoat-- 

t r i v i a l  e r r o r s  of f a c t s - - f o r  persons wishing t o  f a u l t  t h e  o v e r a l l  argument. 

A gene ra l  approach i s  perceived, a s  more appropr i a t e  f o r  t he  o u t s i d e r  s e rv ing  

a s h o r t  period of obse rva t ion  i n s i d e  a ia.rge o rgan iza t ion .  Such a n  approach 

a l l o r ~ s  t h e  observer  freedom t o  s e t  down h i s  thoughts  without  being over1.y 

concerned about  probable nii.nor e r r o r s .  Within the  gene ra l  argument, off i .c i .a ls  

of any agency may n-ake t h e i r  own accomoda t ion ,  r e l y i n g  upon t h e i r  knor~rledge 

of t h e i r  O T J ~  program and. procedures t o  e f f e c t  a  proper  a p p l i c a t i o n  of t he  

theme. We b e l i e v e  t h e r e  i s  much i n  t h i s  r e p o r t  which may be appl ied  t o  any 

l a r g e ,  t e c h n i c a l  p u b k  o rgan iza t ion .  

We have a l s o  r e f r a i n e d  from documenting the  argument developed i n  t h i s  

paper.  This  f a c i l i t a t e s  t he  p r e s e n t a t i o n  of t h e  a r g ~ m e n t  i n  t h a t  i t  can be 

s e t  f o r t h  wi thout  concern about  i n t e g r a t i o n  of va r ious  complementary 

p o s i t i o n s .  On the  o t h e r  hand, t h i s  r i s k s  t h e  proper a l l o c a t i o n  of c r e d i t  f o r  

id.eas s i g n i f i c a n t  t o  t h e  p re sen ta t ion .  With t h i s  i n  mind, b u t  w i th  awareness 

t h a t  t h i s  i s  an  inadequate  g e s t u r e  t . ~ l ~ i c h  i s  accep tab le  only i n  the  o p e r a t i o n a l  

terms f o r  w l~ ich  t h i s  paper i s  intendsd.,  we s e t  f o r t h  a b r i e f  b i b l i o g r a p h i c a l  

no ta t ion .  C a l l i n g  a t t e n t i o n  f i r s t  t o  t h e  s e l e c t e d  <ibl iography which ' '  

accompanies t h i s  paper ,  we draw s p e c i f i c  r e f e rence  t o  Professor  Yehezkel Dror 
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of t h e  Kebrew Unive r s i t y ,  Jerusalem. I n  h i s  book, Publ ic  - P o l i c ~ k i - n g  

Kee~aminecl , D r .  Dror s e t s  f o r t h  an  e ~ ~ c e p t i o n a l l y  well-formulated " o p t i n ~ l  -- 

model" of t he  policyii-riking process ,  much of i t  c l e a r l y  r e l e v a n t  t o  the 

r e s p o n s i b i l i t i e s  of t h e  agency and t h e  publ ic  a d m i n i s t r a t o r .  This paper 

draws most h e a v i l y  oil Professor   or's work. 

Also i n  che b ib l iography b u t  r e q u i r i n g  s p e c i f i c  mention he re  a r e  t he  

works by M r .  John Gardner and Professors  Bermis and S l a t e r .  Both of t h e s e  

volumes added many i n s i g h t s  i n t o  the  a u t h o r ' s  percept ion  of what i s  happening 

i n  t h e  po l i cy  world today and what may need co be done about t h e s e  

developments. 

This paper r e f l e c c s  i t s  a u t h o r ' s  conv ic t ion  t h a t  t he  po l i cy  process  

has  been too narrowly conceived by most  w r i t e r s ;  i t  h a s  been i ~ ~ i e r p r e t e d  i n  

terms too  p o l i t i c a l  t o  supply a  proper guide f o r  pub l i c  a d m i n i s t r a t i v e  

o r g a n i z a t i o n s ,  d b r i e f  e x p l a n a t i o l ~  of t hese  c o m e n t s  n:ay prove useful. 

The pol i c y  process  i s  too o f t e n  r e s t l i  c tcd t o  p r o b l e ~ s  a s soc i a t ed  wi th  

choice--how a  d e c i s i o n  i s  made t h e n  a l t e r n a t i v e s  a r e  avai  l a b l e ,  Wc f i r l d  

sponsors  of "comprehensive-rat ional"  d e c i s i o n  procedures ,  of " s a t i s f i c i n g , "  

of "muddling through,"  of 'fnixed scanning," and s t i l l  o th2 r  p o s s i b i l i t i e s .  

C lea r ly ,  t hese  models a r e  important  i n  comprehending ~11a t we a r e  g e t t i n g  

a t  h e r e ,  s i n c e  they  r e l a t e  t o  t h e  degree of p r e c i s i o n  and c o n t r o l  t h a t  one 

may achieve  i n  po l i cy  choices .  A t  t h e  same time, none of them goes 

s u f f i c i e n t l y  i n t o  the  network of o r g a n i z a t i o n a l  forms and processes  sshich 

surround and suppor t  t h e  po l i cy  process  t o  r e v e a l  t h e  process  i n  t o t a l -  

system terms. 

In  t h i s  paper we w i l l  looIc a t  t h e  elements  of t h e  t o t a l  system which 

suppor t s  po l i cy -bu i ld ing  i n  t h e  s u b j e c t  o rgan iza t ion ;  we w i l l  no t  look a t  the  

process  - s e .  F u r t h e r ,  we w i l l  try t o  avoid  g e t t i n g  t o o  deeply involved 

0 
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i n  t he  d ia logue  about  models, a l though we c e r t a i n l y  cannot escape t h i s  

a l t o g e t h e r .  On models, we take  the  p o s i t i o n  t h a t  t he  pol-icy process  

must be accepted i n  p a r t  a s  incrementa l ,  s i n c e  i t  b u i l d s  marginal-ly on 

what i s  a l r e a d y  t h e r e ,  b u t  the  process  can be subjec ted  t o  more advanced 

l e v e l s  of c o n t r o l  and d i r e c t  iorr than  have t y p i c a l l y  been achieved. 

M r .  Char les  1i?dblomZs smal l  boolc, ----- :?he Pol icy Making Process ,  w i l l  g ive  - -- 
perplexed r eade r s  a  f i n e  conpre l~ens ion  of  the  i s s u e s  t o  which these  remarks 

a r e  ad,d,ressed,. S u f f i c e  t o  say ,  the  c e n t r a l  ques t ion  i s  whether the  pol icy  process  

can  i n  f a c t  be subjec ted  t o  r a t i o n a l  c o n t r o l s  o r  whether i t  i s  i n e v i t a b l y  

and conmitedly a  non-rational. ,  p o l i t i c a l  process  which i s  i n  a  r e a l  sense 

"out of c o n t r o l . "  Our p o s i t i o n  i n  t h i s  paper i s  "both" r a t h e r  than  " e i t h e r ,  o r .  11 

The process  does inc lude  determiried l y  p o l i t j - c a l  e lements ,  y e t  i t  i s  a l s o  subjec t - .  

a b l e  t o  r a t i o n a l  processes  i n  many of i t s  s p e c i f i c  di.mensions. 

This  1cad.s us  back t o  our  observa t ion  t h a t  the  process has  been accepted 

a s  e s s e n t i a l l y  p o l i t i c a l ,  t ~ h i c h  f a l . 1 ~  t o  supply a  proper guide f o r  

a d m i n i s t r a t i v e  o rgan iza t ions .  This i.s intended. t o  imply t h a t  admin i s t r a to r s  

must be w i l l i n g  t o  acknowledge t o  a  l a r g e r  e x t e n t  than  many now do, the  

s e p a r a t i o n  of powers concept .  IJe must f u r t h e r  organize our admin i s t r a t i ve  

agencies  t o  support  t h e  p o l i t i c a l  process  r a t h e r  than  become immersed i n  it.  

We must, f u r t h e r ,  o f f e r  persons T&O a r e  a t  t h e  p o l i t i c a l  d e c i s i o n  l e v e l  a s  

much a s s i s t a n c e  a s  p o s s i b l e  so t h a t  t h e i r  dec i s ions  can be wise i n  terms 

of the  r e a l i t i e s  of t h e  s i t u a t i o n  wi th  which they a r e  concerned. This impl ies  

t h a t  t h e  agency must develop i t s  capac i ty  f o r  monitor ing i t s  own experience 

a s  w e l l  a s  the  world t o  which i t  r e l a t e s  i n  o rde r  t o  achieve  a  r ea l - t ime  

sense  of where i t  s t ands  i n  r e l a t i o n  t o  i t s  own needs, p lans ,  goa l s ,  

problems, e t c . ,  so  t h a t  i t  i s  i n  a  s t r o n g  p o s i t i o n  t o  o f f e r  counsel  t o  

l e g i s l a t i v e  policymakers,  O 



It h a s  become popular  t o  assuma t h a t  ~ i n d b l o m ' s  concept ion of the 

II sc i ence  of muddling through" l e t s  everyone o f f  t h e  sharp  hook r ep resen ted  

by the  need t o  l e a r n  b711at i s  happening, has  happened, and. i s  l i k e l y  t o  

happen, and t o  make good, h a r d ,  wel l-conceived recommendations t o  pol icy-  

makers. I n  e f f e c t ,  we a r c  a l l  a b i t  r e l i eved  t o  he told,  t h a t  a r a t i o n a l ,  

comprehensive approach i s  impossible! and t h a t a l l  w e  can  hope t o  d,o i s  

proceed, through an ad hoc process  of l imited. comparisons. Y e t  i f  t he  - -,- 
agenc ie s ,  w i t h  t h e i r  c a p a b i l i t i e s  and program knowledge, d o n ' t  assume 

respons ih  l ' - l i ty  Eor achiev ing  a s  h igh  a n  awareness a s  poss ib l e  of t h e i r  

owlz exper ience ,  needs,  and p o s s i b i l i t i e s ,  who can--and who w i l l ?  This  

paper is  premised on t h e  no t ion  Chat x ~ h i l c  t h e r e  a r e  many ways i n  which 

the  agency o f f i c i a l  must behave p o l i - t i c a l l y ,  he i s  no t  excused from 

re spons ib i . l i t y  f o r  u s ing  the  agency" resources  t o  bu i ld  t he  s t r o n g e s t  

po l i cy  recornnerdations poss jb i e .  His  p o l i t i c a i  r o l e  does not  f r e e  hirr? t o  

r e j e c t  t h i s  r e s p o n s i b i l i t y  because of h i s  own sense o f  p o l i t i c a l  expediency. 

I n  t h i s  r e s p e c t  h i s  conmitment t o  t he  publ ic  i n t e r e s t  r e q u i r e s  performance 

cons iderably  d i f f e r e n t  from t h a t  expected of e l e c t e d  p o l i t i c i a n s .  

A f a i r  ca se  can  be made f o r  t h e  idea  t h a t  t he  reason  1671,hy s o  many of our  

a r e a s  of pub l i c  po l i cy  concern a r e  i n  such d i f f i c u l t y  today i s  because 

program o f f i c i a l s  have become too  deeply  immersed i n  t h e  f o r c e  f i e l d ,  t he  

p o l i t i c a l  environment,  surrounding t h e i r  programs and too  l i t t l e  involved 

w i t h  l e a r n i n g  about  t h e  program i t s e l f ,  They have made concessions t o  t h e  

vaga r i e s  of t h e  p o l i t i c a l  winds r a t h e r  than  developing  a sha rp ly  de f ined ,  

reasoned,  po l i cy  f o r  t h e i r  agency which they could sponsor pub l i c ly  w i th  

confidence.  This paper assumes t h a t  t h e  agency ab roga te s  i t s  pub l i c  

r e s p o n s i b i l i t y  when it s h i e s  away from o r  wa te r s  down recommendations c l e a r l y  

needed i n  i t s  s u b s t a n t i v e  a r e a  on t h e  b a s i s  of p o l i t i c a l  judgments  about 

0 



f e a s i b i l i t y ,  s a l a b i l i t y ,  e t c .  The agency should, muster i t s  resources  and 

concen t r a t e  i t s  a t t e n t i o n  on t h e  development of t h e  s t r o n g e s t  possibl  e  

program recommendatj ons,  and i t s  o f f i c e r s  should promote t h e s e  recormlendations 

w i t h  every r e sou rce  they  can  muster.  

For t h e  agency, t ~ h a t e v e r  j-ts s u b s t a n t j v e  i n t e r z s  t , t o  do t h i s ,  a t t e n t i o n  

m u s t  be paid t o  l i t e r a l l y  every phase of t he  agenqris  s t r u c t u r e  and process ,  

These must be analyzed from the  s t andpo jn t  of t h e i r  c o n t r i b u t i o n  t o  t h e  

po l i cybu i ld ing  process  i n  t he  o rgan iza t ion .  I n  o rde r  f o r  t y p i c a l  agencies  t o  have 

a  wel l -def ined  frame of r e f e rence  f o r  such an  a n a l y s i s ,  we suggest  t h e  

c r i t i q u e  should be made i n  terms of t h e  need f o r  adap t ive  c a p a b i - x  Ii-L t h e  -- 
organ iza t ion .  'While i t  i s  o f t e n  d i f f i c u l t  o r  even impossible f o r  a n  

o rgan iza t ion  t o  a p p r a i s e  i t s  own procedures from t h e  s t andpo in t  of t h e i r  

c o n t r i b u t i o n  t o  policy-btxi1.d ing ,  i t  i s  re lcz t ive ly  simple f o r  a n  o rgan iza t ion  

t o  review i t s  u n i t s  arid systerns i n  terms of t h e i r  c o n t r i b u t i o n  t o  ~ n i z a i i n i ~ a l  --- --- - ----- 

l e a rn inn  Q -2 and __--Q-T c : lan~r  ---.I__- ca~a t ) i l l> .  - 

With t h i s  i n  mind, we w i l l  cons ider  r e l e v a n t  d.imensi.ons of a  t y p i c a l  

l a r g e  publ ic  o rgan iza t ion ,  conmenting on these  from the  s t andpo in t  of change 

c a p a b i l i t y .  This  appears  t o  be a v i a b l e  f r a n ~ e  of r e f e rence ;  i t  c l e a r l y  

r e l a t e s  t o  developments which have become conspicuous i n  our s o c i e t y  and which 

have over tones  r e l a t i n g  t o  o r g a n i z a t i o n a l  s u r v i v a l .  

THE NEED FOR CHANGE CAPABILITY 

Phny th ings  a r e  happening i n  t h e  world, tod<ay and i n  t h e  American s o c i e t y  

which imply t h a t  tomorrow's world, w i l l  be v a s t l y  d i f f e r e n t  from t h e  one we 

know. There is  no need t o  dwell  on t h i s ,  s i n c e  much has  been w r i t t e n  about 

it and r e spons ib l e  people everywhere a r e  t u r n i n g  a t t e n t i o n  t o  t he  implied 

problems. On t h e  o t h e r  hand., a few t r ends  ~? l l i ch  a r e  e s p e c i a l l y  ev iden t  

and. which r e l a t e  t o  t he  po l i cy  process  of ou r  s u b j e c t  o r g a n i z a t i o n  a r e  worthy 

of mention. 
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One very  conspicuous development r e l a t e s  t o  the  p r o l i f e r a t i o n  of knowledge 

p lus  our  i nc reas ing  capac i ty  t o  s t o r e ,  r e t r k ~ e  and use  knowledge. A 

number of ma t t e r s  a r e  involved h e r e .  On t h e  one hand, t h i s  development means 

t h a t  t h e  organiza t ion  can i n  f a c t  draw more on r e a l  knowledge i n  i t s  po l icy  

and, d e c i s i o n  processes .  It means, t oo ,  t h a t  t h e  o rgan iza t ion  can expect  

t o  have am3ng i t s  members a  l a r g e  number of profess iona l - type  employees, wi th  

a l l  t h e  promises and problems such employees b r ing  wi th  themselves.  Fu r the r ,  

it means t h a t  f o r  the  non-profess iona l ,  t h e  person 14110 i s  no t  p a r t  of t he  

"knowledge revolu t ion1 '  of our  t ime, t h e r e  i s  t h e  cont inuing  r i s k  of 

obsolescence.  This  r i s k  a l s o  involves t he  p ro fe s s iona l s  themselves,  of course ,  

s i n c e  t o  s t a y  a b r e a s t  of theix f i e l d s  they  must con t inua l ly  upgrade themselves.  

The p r o l i f e r a t i o n  of knowledge p re sen t s  e n t i r e  o rgan iza t ions  wi th  the  

p o s s i b i l i t y ,  no t  h e r e t o f o r e  a s  conspicuous i n  man's a f f a i r s ,  of being rendered 

obso le t e  by a  new development, invent ion ,  product ,  o r  way of doing th ings .  

In  sum, t h i s  development o f f e r s  man a  g r e a t  d e a l ,  y e t  i t  has  v a s t  impli-  

c a t i o n s ,  many of them d i s t i n c t l y  nega t ive ,  f o r  the pol icy  processes  of 

o rgan iza t ions .  

Another noteworthy change which i s  ve ry  important a s  a n  i n d i c a t o r  of 

tomorro~a's world i s  t h e  d i s c o n t e n t  among t h e  youth of today. I41ile g ran t ing  

t h a t  a  degree of f a sh ion  a t t e n d s  t h i s  kind of development, we submit t h a t  

evidence suppor ts  t h e  no t ion  t h a t  t h e r e  i s  r evo lu t ion  of s o r t s  i n  t he  c u r r e n t  

movements. We must accept  t he  f a c t  t h a t  much t h a t  was r e a l  and r e l e v a n t  

f o r  t h e  pre-World War 11 gene ra t ion  has  l i t t l e  meaning f o r  young people 

today. Many of t he  va lues  a s  w e l l  a s  much of t he  knowledge and s k i l l s  of 

t he  o l d e r  t h i r d  of t he  populat ion today ( inc  luding most of t h e  contemporary 

"establ ishment")  have l i t t l e  r e a l  re levance  t o  t he  world i n  which our  

c h i l d r e n  and grandchi ldren  w i l l  mature. These young people have become so 

used t o  growth and acce l e ra t ed  change, so used t o  sh;rt t ime-spans, t h a t  
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l i t t l e  o r  nothing seems perrfian3nt o r  sacred t o  them. They have only t h e  most 

l i m i t e d  comprehension o r  pe rcep t ion  of t h e  b e l i e f s  o r  va lue  systems which 

guides  t h e i r  e l d e r s .  While de Tocquevii-le noted over a century  ago t h e  

p r e v a i l i n g  o penness w i t h  w17i.ch kknericans raised,  t h e i r  chi ld .ren,  the p a t t e r n  

has  e s c a l a t e d  immeasurably i n  t he  p a s t  f i f t e e n  y e a r s .  The changes which a r e  

shaking up the  youth i n  Japan, Chtna, Eas te rn  Europe, B r a z i l ,  France and 

England a r e  a t  l e a s t  a s  s h a t t e r i p g  t o  the  a f f l u e n t ,  mobile,  we l l - f ed ,  w e l l -  

ed,ucated youth of the  United, S t a t e s ,  They have had more time t o  r ead ,  t o  

observe and t o  t h ink ;  t h e i r  l i b e r a l  educa t ions  cause them t o  look c r i t i c a l l y  

upon t h e i r  e l d e r ' s  f a i l u r e s  t o  r e s o l v e  some of t he  conspicuous s o c i a l  

problems of t h i s  per iod;  they do n a t  wznt t o  f a l l  i n t o  l ock - s t ep ,  u n c r i t i c a l l y  

accep t ing  a. cond i t i on  they  d i d  no t  c r e a t e  and do not  like. They w i l l  soon 

be s t a f f i n g  the  publ ic  and p r i v a t e  o rgan iza t ions  t h a t  make up ou r  world. 

Another a r e a  of change which n e r i t s  mention h e r e  i s  t h e  inc rease  i n  

l e v e l s  of employment i n  some i n d u s t r i e s  a t  t h e  expense of o t h e r s .  For 

example, employment i n  educa t ion  has  incrcased  s i n c e  1960 more than t h e  

t o t a l  number of persons employed i n  t he  s t e e l ,  copper and aluminum i n d u s t r i e . ~ ;  

t h e  inc rease  i n  t h e  number employed i n  t he  h e a l t h  f i e l d  i s  g r e a t e r  than  the 

t o t a l  number employed i n  mining i n  1960; and s o  on. People a r e  moving toward 

more complex jobs ,  jobs r e q u i r i n g  h i g h e r  l e v e l s  of educa t ion  and t r a i n i n g .  

I n  t he  l a r g e r  urban c e n t e r s  the  propor t ion  of employed people wi th  c o l l e g e  

ed,ucations i s  approaching two- th i rds .  Meanwhile, m i l l i o n s  of people a r e  

p a r t i c i p a t i c g  i n  ad ,u l t  educa t ion  and. m i d  - -career  d.evelopment programs. 

Seemingly, increased  mob i l i t y  accompanies increased educa t ion ,  the  

h i g h e r  l e v e l  of p ro fe s s iona l i sm and t h e  improved income which a r e  a f e a t u r e  

of our  per iod .  A l l  of t hese  t r ends  a r e  expected t o  e s c a l a t e .  D e t e r i o r a t i o n  

of urban l i f e ,  t h e  d,esire  f o r  self-maximizat ion,  t he  s ea rch  f o r  o p p o r t u n i t i e s  

f o r  p ro fe s s iona l  growth, t he  need f o r  b e t t e r  schools,  a l l  t h e s e  and many 
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ad.diti.ona1 cond i t i ons  w i l l  make i t  inc reas ing ly  d,if f  i c u l t  t o  induce people 

i n t o  a n  o rgan iza t ion ,  make t h e i r  work i n t e r e s t i n g ,  and r e t a i n  them on the 

pay ro l l .  

We a r e  s ee ing  an  almost  i n s t a n t  a p p l i c a t i o n  of new i d e a s ,  with t he  time 

l a g  between concept and use dropping from over f i f t y  y e a r s  t o  l e s s  than  f i v e  

i n  t h e  l a s t  one-hundred y e a r s  o r  so ,  Associated wi th  t h i s  i s  the obsolescence 

which plagues s o  many o rgan iza t ions  and so  many employees of o rgan iza t ions .  

The cha l lenge  f o r  renewal i s  c l e a r .  

These paragraphs a r e  intended only t o  suggest  some of t h e  vdny dramatic  

changes ~ ~ J h i c h  a r e  occurr ing  around us .  PA number of books have appeared 

r e c e n t l y  which a r e  addressed t o  "socj-a1 i n d i c a t o r s "  and o f f e r  r a t h e r  c l e a r  

impressions of t h ings  t o  come. They cannot ,  of course ,  answer s p e c i f i c  

ques t ions  f o r  p a r t i c u l a r  o rgan iza t ions ,  b u t  they  do supply the  il~herewiCha1 

f o r  well.-educated, guesses .  T l ~ e i r  o v e r a l l  message appears  t o  be t h a t  many 

t h ings  a r e  i n  f a c t  happening which a r e  v a s t l y  d i f f e r e n t  from any t ing  man 

has  known before .  While many people would. l i k e  t o  be l i eve  " the more th ings  change 

t h e  more they a r e  t he  same" o r  t o  shrug o f f  the  imp l i ca t ions  wi th  coRmients 

about  how cond i t i ons  have always been changing, the  c l e a r  evidence sugges ts  

t h a t  our  contemporary s i t u a t i o n  i s  indeed new and i n  t he  na tu re  of i t s  

newness i t  imposes cha l l enges  on c u l t u r e s ,  s o c i e t i e s ,  j u r i sd . i c t i ons ,  

o rgan iza t ions  and ind iv idua l s  which can only be met w i t h  growth, l ea rn ing ,  

increased c a p a b i l i t y ,  new d i r e c t i o n s  and new goals .  The imp l i ca t ions  f o r  l a r g e  

technical .  pu&c o rgan iza t ions ,  so  t y p i c a l l y  bu reauc ra t i c  and change - re s i s t an t ,  

a r e  overwhelmingly c  l e a r  . 
CHANGE C A P A B I L I T Y  AND THE POLICSTIAKING PROCESS 

An assumption i s  i m p l i c i t  i n  t h e  preceding s e c t i o n  which should be 

spel led,  ou t .  We be l i eve  i t  imperat ive t o  recognize t h a t  t he  pol icy  process 

0 

i s  i n t i m a t e l y  a s s o c i a t e d  wi th  change, t h a t  one cannot d e a l  with the  l a t t e r  
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wi thout  t he  former. Folicy~naking p e r  s e  does not  n e c e s s a r i l y  involve change 

( i t  may imply rubber-stamping e x i s t i n g  p r a c t i c e )  bu t  change does involve 

po l i cy ,  The po in t  h e r e  i s  t o  emphasize t h a t  t o  c r e a t e  a  l ea rn ing ,  coping, 

ad,apting, renewing o rgan iza t iona l  system r e q u i r e s  a policymaking process  

which i s  b u i l t  wi th  t h e s e  o b j e c t i v e s  i n  mind. 

Our too b r i e f  ske tch  of changes now i n  process ,  wi th  t h e i r  impl ica t ions  

f o r  a  f a r  d i f f e r e n t  f u t u r e ,  r e l a t e  t o  a few w r i t i n g s  mentioned i n  the  

b ib l iography.  I: a m  speaking of t he  works of Arnitai E t z i o n i  (The Active - --- 
Socie tx)  , by John Gardner (Self-Renewal) .- , and Warren Gennis and Pl-iilip 

S l a t e r  (The Temporary S o c i e g ) ,  These books a r e  g e t t i n g  a t  some of the 
-_-I__-- -- 

~ l o t i o n s  we tirant t o  e s t a b l i s h  i n  t h i s  paper.  E tz ion i  sponsors the  need t o  

develop c a p a b i l i t y  f o r  shaping t h e  f u t u r e  i n  a n  a c t i v e  fash ion .  Reviewing 

him i n  g r o s s l y  reduced terms, he  a rgues  f o r  a n  a c t i n g  r a t h e r  than  r e a c t i n g  

s o c i e t y ,  f o r  o rgan iza t ions  wl~ ich  marshal1 t h e i r  c a p a c i t i e s  t o  l e a r n  i n  r e a l -  

time terms what i s  happening and i s  l i k e l y  t o  happen, t o  make plans and 

programs t d ~ i c h  lead i n t o  the f u t u r e  r a t h e r  than  being Zorced i n t o  i t .  E tz ion i  

a rgues  t h a t  most o rgan iza t ions  a r e  more pass ive  than  a c t i v e ,  inc l ined  t o  favor  

t h e  s t a t u s  even i n  the  midst of a  hu r r i cane .  In  a  chapter  on "mixed 

scanning' '  he sho t~s  means f o r  dec i s  ion-making and pol icy-bui ld ing  which go f a r  

beyond incrementalism whi le  a t  t h e  same time accept ing  some of the " p o l i t i c a l  

r e a l i t i e s "  t ~ h i c h  u n d e r l i e  Lindblom's argument. E tz ion i  assumes t h a t  each of  

u s  and each o rgan iza t ion  i s  i n  a  t ime spectrum where i n  t h e  f u t u r e  can  be 

made nea r ly  a s  r e a l  a s  the  pas t  by t h e  c a r e f u l  monitor ing of s e l ec t ed  information 

and experience.  He recognizes  t h e  a b s u r d i t y  of purely rational-comprehensive 

models bu t  a rgues  t h e  m e r i t s  of thorough a n a l y s i s  of more d a t a  than a r e  

t y p i c a l l y  appra ised  by most o rgan iza t ions  a t  the  present  time. 

Gardner 's  book, w r i t t e n  f o r  a much l a r g e r  audience,  no tes  t h e  decay, t he  

a t rophy,  the  obsolescence of so many of us  a s  ind. ividuals  today, of our  
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organ iza t ions  and ju r i sd i c t i -ons  . We blames t h i s  on our f a i l u r e  t o  develop 

means of change, of renewal,  In ve ry  luc id  terms he  s p e l l s  ou t  the  k inds  

of t h ings  which need, t o  be done t o  overcome t h e  problems he d e s c r i b e s .  

Gardner i s  a rguing  f o r  much the  same ' t h ing  a s  Etz ioni - - the  need t o  recognize 

what i s  going on and t o  develop programs which o f f e r  a  chance t o  d i r e c t  

even t s  i n  an  a c t i v e  way r a t h e r  t han  f i g h t i n g  them, succumbing t o  then, o r  

r e a c t i n g  ~7Iren i t  i s  too  l a t e .  

Bennis and, S l a t e r  a r e  i-n the saxe guere a s  t hese  o t h e r  two men. They 

review c e r t a i n  t r ends  which s o c i a l  ind i c a t o r s  sugges t  a r e  developing,  and 

they  specu la t e  on the  i i ~ i p l i c a t i o n s  of t hese  f o r  t he  o rgan iza t ion  of the  

f u t u r e .  Thei r  summary p o s i t i o n  i s  t h a t  the  k inds  of c a p a b i l i t i e s  we a r e  

developing,  i n  terms of both human and t echn ica l  r e sou rces ,  w i l l  move us  

sway from s t r u c t u r e d ,  control. led , r a t i ona l .  and p r e d i c t a b l e  o rgan iza t ions  

toward loose ,  open, ad l ~ o c  and temporary arrangements e s t a b l i s h e d  t o  d e a l  with 

problems of a  l e s s  permanent na tu re  than  cha rac t e r i zed  pas t  o rgan iza t ions .  

These authors--and 11zny o thers - - - revea l  the  in t ima te  r e l a t i o n s h i p  x~liich 

e x i s t s  between the  pol icy  process  and change c a p a b i l i t y .  I a l i l e  t he  r e l a t i o n -  

s h i p  i s  appa ren t ,  i t  needs s p e c i f i c a t i o n ,  perhaps f o r  i t s  very obviousness ,  

s i n c e  i t  i s  a t  t h e  h e a r t  of what we a r e  t ryir ig  t o  g e t  a t  a s  we loolc a.t the 

l a r g e  publ ic  o rgan iza t ion  today. We b e l i e v e  i t  reasonable  t o  i n f e r  t h a t  t he  

o rgan iza t ions  which grow s t r o n g e r  and t h r i v e  i n  t he  new environments which 

a r e  coming w i l l  be those which possess  t he  c a p a b i l i t y  t o  develop p o l i c i e s  

which r ep resen t  r e a p p r a i s a l s  and new d i r e c t i o n s .  For a n  o rgan iza t ion  t o  

do t h i s ,  t o  develop t h i s  c a p a b i l i t y ,  w i l l  r e q u i r e  a t t e n t i o n  t o  t he  pol icy  

process  per s e  and t o  the va r ious  dimensions of t h e  o rgan iza t ion  i t s e l f  a s  i t  -- 

suppor ts  the  po l i cy  process .  It w i l l  requi.re t he  development of changing 

o rgan iza t ions .  
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T?IE COKCEPT OF A POLICY SYSTEM 

As we cons ider  t he  pol icy process  we f ind  ou r se lves  j-ncreasingly aware 

t h a t  what w e  a r e  r e a l l y  dea l ing  wi th  i s  a  conplex ne tvork ,  organiza t ion-v ide ,  

which i n  i t s  t o t a l i t y  sbapes the  po l i cy  of the  o rgan iza t ion ,  J u s t  a s  i n  the  

product ion of such a  t h ing  a s  a n  automobile,  t h e  whole f o r c e  of t he  

o rgan iza t ion  i s  sys  te lnar ica l ly  s tud icd  and s t r u c t u r e d  t o  complement t h e  

product ion process ,  so f o r  t he  c r e a t i o n  o r  product ion of e f f e c t i v e  polfcy - 

t he  e n t i r e  o rgan iza t ion  must be appra ised  i n  pol icy-bui ld ing  terms. TIiis i s  

no t  t o  say t h a t ' i t  i s  organized f o r  po l icy-bui ld ing  a t  t he  expense of i t s  

purpose; r a t h e r ,  i t  is  t o  say tha r  t h e  o r g a n i z a t i o n ' s  capac i ty  t o  adap t ,  

l e a r n  and renew i t - s e l f  sllould be considered a  v i t a l  process  a long  wi th  i t s  

c a p a c i t y  t o  achieve i t s  subs t an t ive  goa l .  Such a  cons ide ra t ion  would have a  

dramat ic  z f f e c t  on many f e a t u r e s  of t y p i c a l  o rgan iza t ions  today. Our remarks 

on OUI: subjecL orgari izat ion a r e  prernised on the assum?tion t h a t  t h e  l eade r sh ip  

of t h e  o rgan iza t ion  was i n t e r e s t e d  i n  i t s  c a p a b i l i t y  t o  l e a r n ,  t o  grow i n  

~ q i s d o n  and n u t u r i t y ,  t o  adapt  and t o  renew i t s e l f  i n  r ea l - t ime  t e r n s ,  and 

we a r e  add res s ing  ourselves t o  these  f e a t u r e s  of t he  o rgan iza t ion .  In  e f f e c t ,  

we a r e  cons ide r ing  t h e  pol icy  process a s  a  network reaching  a l l  p a r t s  of 

t h e  s t r u c t u r e ,  and we a r e  viewing i t  a s  a  process  which must o f f e r  t h e  

o rgan iza t ion  a  capac i ty  t o  adapt  i n  a  nimble way t o  t he  r e a l i t i e s  of a  world 

which i s  changing a t  a  f a n t a s t i c  r a t e .  

I n  t he  s e c t i o n s  which fo l low we propose t o  comment on t h e  many dimensions 

of t he  t o t a l  o r g a n i z a t i o n a l  system which we perce ive  t o  be in t ima te ly  

a s soc i a t ed  wi th  the  pol icy-bui ld ing  problem. IJe w i l l ,  of course ,  do t h i s  i n  

terms of our percept ions  of the  i l l u s t r a t i v e  publ ic  o rgan iza t ion  we 

observed. 



THE POLICY SYSTEM I N  THE SUBJECT BUREAUCRACY 

The po l i cy  system is  discussed under f o u r  general. headings which a r c  

e n t i t l e d  Organiza t iona l  Elenents ,  Pol icy  on Pol icy ,  Mechanics of Policymaking, 

and Follow-Up Processes .  The remarks a r e  organized around sub-headings 

bel ieved t o  be r e l e v a n t  t o  t h e  po l i cy  process .  Readers a r e  reminded t h a t  

t hese  sub-ca tegor ies  a r e  designed t o  r e l a t e  spec i f ica l l .y  t o  cha.nge c a p a b i l i t y ,  

t h e  o r g a n i z a t i o n ' s  a b < l i t y  t o  main ta in  i t s  s t r e n g t h ,  v i a b i l i t y ,  and l ezde r sh ip  

a s  t he  world around i t  changes. 

Organiza t iona l  Elements 

This  i s  a c a t c h a l l  heading under which a r e  included a  number of rilatters 

p e r t i n e n t  t o  our theme, We note i n  advance our huin i l i ty  i n  commenting on many 

of t hese  a f t e r  so  b r i e f  an exposure t o  t h e  s u b j e c t  o rgan iza t ion .  We a r e  

a c u t e l y  aware t h a t  t k p r a c t i c e s  we observed a r e  r e s u l t s  of exper ience ,  need, 

and wisdom and we i n t e r j e c t  our  thoughts  mainly t o  r a i s e  ques t ions .  We a r e  

al.1 aware t h a t  o rgan iza t ions  do become s t e r eo typed ,  t h a t  p r a c t i c e s  which once 

had a  purpose a r e  c a r r i e d  on d e s p i t e  t h e i r  obsolescence,  t h a t  members tend t o  

f i g h t  t o  main ta in  dead systems,  and t h a t  i n  many ways most o rgan iza t ions  

need t o  be upgraded now and then.  

S t r u c t u r a l  m a t t e r s .  Many coilternporary o rgan iza t ions  have "opened up" 

t h e i r  o r g a n i z a t i o n  s t r u c t u r e  i n  o rde r  t o  sha re  complex burdens and t o  . 

s t i m u l a t e  t h e  f l o ~ ?  of i deas  and i n f o m i t i o n .  A "team approach" i s  i nc reas ing ly  

ev iden t  i n  t o p  management l e v e l s .  Ikny  obse rve r s  p r e d i c t  t he  f i n a l  demise 

of the  "one-man" o rgan iza t ion ,  t h e  " c u l t  o f  p e r s o n a l i t y .  " Such a n  o rgan iza t ion  

is  viewed a s  incompatible  w i th  t h e  e g a l i t a r i a n i s m  of t h e  p ro fe s s iona l - type  

o rgan iza t  ton which i s  p r o l i f e r a t i n g  today,  wherein rank and s t a t u s  cons ide ra t ions  

d iminish  i n  favor  of open exchange and i n d i v i d u a l  c a p a b i l i t y .  F u r t h e r ,  most 

o rgan iza t ions  today a r e  simply too l a r g e  and too complex t o  r e t a i n  
0 

t r a d i t i o n a l  h i e r a r c h i c a l  l e a d e r s h i p  arrangements.  I n  c r i t i q u i n g  t h i s  



i n  the  s u b j e c t  o rgan iza t ion  we a r e  simply emphasizing t h a t  i n  pol icy  system 

terms the  t r a d i t i o n a l .  h i e r a rchy  i n h i b i t s  openness, t he  n a t u r a l  movement 

of qua l i f i -ed  people t o  l o c a t i o n s  where t h e i r  q u a l i f i c a t i o n s  a r e  needed, the 

flow of accu ra t e  informat ion ,  t he  w i l l i n g n e s s  of idea-or ien ted  people t o  

remain i n  t h e  system, the  ambit ions of s t r o n g  people,  and so  on. Experimentation 

wi th  team l eade r sh ip ,   lien the  oppor tuni ty  a r i s e s ,  should s t r eng then  pol-icy- 

b u i l d i n g  c a p a b i l i t y  i n  the  o rgan iza t ion .  

More than f i f t e e n  y e a r s  have elapsed s i n c e  our i l l u s t r a t i v e  o rgan iza t ion  

a l t e r e d  i t s  o rgan iza t ion  s t r u c t u r e  i n  any s u b s t a n t i a l  fash ion .  While one i s  

n a t u r a l l y  inc l ined  t o  accep t  and l i v e  w i t h  a  succes s fu l  ven tu re ,  the  

procedures,  va lues ,  co~xniunication p a t t e r n s ,  l eade r sh ip  s t r u c t u r e s ,  personal  

involvements,  e t c . ,  which develop around a  given s t r u c t u r e  become extremely 

s e t ,  r i g i d ,  and imprisoning i n  f a i r l y  s h o r t  o rde r .  Change f o r  the sake of 

change seems ques t ionab le ,  y e t  the  prob1cl-n of reneual m y  imply j u s t  tha t .  

The po l i cy  system i s  weakened by the  continual.  manipulat ion which breaks up 

e x i s t i n g  means of i n t e r a c t i o n ,  d ia logue ,  problem-solving, and program execut ion ,  

bu t  i t  i s  s t rengthened by occasi.ona1 shake-ups which r e q u i r e  r e th ink ing  of 

p r i o r i t i e s ,  va lues ,  r e l a t i o n s h i p s ,  goa l s ,  procedures ,  and so  f o r t h .  

The phys ica l  spaces occupied by an  o rgan iza t ion  r e l a t e  t o  t he  pol icy  

system i n  the  sense t h a t  they  tend t o  communicate t o  member and pub l i c  

something of t he  o r g a n i z a t i o n ' s  va lues  and self- image.  I n t h i s  con tex t ,  

t h e  new space which was being b u i l t  f o r  our  s u b j e c t  agency a t  t h e  time of 

our  s tudy  i s  perceived a s  o f f e r i n g  a  f i n e  oppor tuni ty .  While many o f f i c e s  i n  the 

space convey t h e  impression of a  succes s fu l  a c t i v i t y  w i th  se l f -es teem and a  

s t a k e  i n  the  world,  o t h e r s  have t h e  appearance of t i r e d  bureaucracy where 

n e i t h e r  member nor c l i e n t  can poss ib ly  muster any exci tement ,  t o  say nothing 

of a  new idea .  The c u r r e n t  b u i l d i n g ,  a  converted warehouse (which i s  s t i l l  

l a r g e l y  used f o r  i t s  o r i g i n a l  purpose) ,  ha rd ly  can b; construed t o  be a 

proper s e t t i n g  f o r  a n  e x c i t i n g ,  forward-looking o rgan iza t ion .  



The a r c h i t e c t u r e o f  a  b u i l d i n g  call compliment o r  reduce t h e  l i v e s  of the  

people u s ing  i t ;  i t  can s t i n iu l a t e  bem o r  s t u l t i f y  them. This  i s  a  f a c t o r  of 

a e s t h e t i c s ,  of l l n e  and form and c,olor; and it i s  a f a c t o r  of l ayou t ,  of work 

arrangements,  s p a t i a l  r e l a t i o n s h i p s ,  flow, i n t e r a c t  ion ,  openness,  

f l e x i b i l i t y ,  e t c .  The r e sea rch  on t h i s  kind of m t t e r  should be considered 

a s  o f f i c e s  and o t h e r  spaces  i n  t h e  new bu i ld ing  a r e  arranged t o  accommodate 

t h i s  agency. 

Thus f a r ,  I have b r i e f l y  touched m a t t e r s  of phys ica l  spa.ce, o rgan iza t ion  

s t r u c t u r e ,  and t h e  management team, A l l  of t hese  r e l a t e  t o  t he  po l i cy  system 

i n  a r a t h e r  d i r e c t  f a s h i o n  \then t h a t  system i s  v i s u a l i z e d  i n  t e r n s  of 

o r g a n i z a t i o n a l  l e a r n i n g  and changing c a p a b i l i t y .  

Executive dt?velopment. - The means employed by a n  o rgan iza t ion  t o  develop 

new execut ivz  s t r eng t l i  i s  of obvious pert ie l ice  t o  t he  po?.icy system. In  

t heo ry ,  execu t ives  may be developed ~.~l-lo a r e  forward-loolcing, adaptab le  and 

open, To ach ieve  t h i s ,  pcople of top  q u a l i t y  a r e  r e c r u i t e d ,  s o c i a l i z e d  and 

t r a i n e d .  They a r e  given a  var ied  s e r i e s  of l e a r n i n g  exper iences .  They work 

on o r g a n i z a t i o n a l  problems, develop both l i n e  and s t a f f  ope ra t ing  experience 

and r a t h e r  s w i f t l y  a r e   nox xed i n t o  p o s i t i o n s  which a r e  s u f f  i c i e n t l y  rewarding 

i n  p r o f e s s i o n a l  and f i n a n c i a l  terms t o  hold them i n  t h e  o rgan iza t ion .  This  

process  i s  expensive f o r  t he  o rgan iza t ion ,  r e q u i r i n g  cons ide rab le  planning 

and supe rv i s ion ;  i t  imposes s t r a i n  on t h e  whole system, and d i f f i c u l t  

accommodations. But t he  reward normally j u s t i f i e s  t h e  e f f o r t .  The system 

should feed i n t o  t h e  management c i r c l e s  a v a r i e t y  of h i g h l y  q u a l i f i e d  people 

w i t h  awareness of t h e  s t r e n g t h s  and weaknesses of the  o rgan iza t ion ,  a  d e s i r e  

t o  change i t  (perhaps t o  improve i t ) ,  and enough youth l e f t  t o  dream and hope, 

t o  imagine something b e t t e r .  The process  i s  c l e a r l y  of c e n t r a l  importance 

t o  the  o v e r a l l  po l i cy  systern. 
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In the  s u b j e c t  o rgan iza t ion ,  t h e r e  appears  t o  be a  f a i r l y  wel l-devised 

execut ive  development program, b u t  t h e r e  a r e  c e r t a i n  problem a r e a s  wllich 

should be overcome i f  p o s s i l l c ,  Many of the  b e s t  young people r e c r u i t e d  

i n t o  the  o rgan iza t ion  do no t  s t a y ,  appa ren t ly  because they do not  f e e l  t h e r e  

i s  a s  good a n  oppor tun i ty  f o r  them a s  they had a n t i c i p a t e d .  Some \<rho have 

remained suggest  t h a t  t h e  system i s  f a r  more s t ruc tu red  and bu reauc ra t i c  

t han  they had imagined i t  would be,  a i d  they a r e  very  much aware of slow 

turnover  i n  t h e  upper management l e v e l s ,  

In  r e c e n t  y e a r s  the  personnel  department has  sponsored a  mobi-lity 

program which has  been u s e f u l  i n  broadening p a r t i c i p a n t  awareness of problems 

and s k i l l s  i n  d i f f e r e n t  p a r t s  of t h e  agency. This  i s  a v i t a l  a spec t  of 

management devel-opment and shollld doub t l e s s  be extended. 

Two a d d i t i o n a l  p r a c t i c e s  might be t r i e d  x~hich would have a  s i m i l a r  

e f f e c t  and would c o n t r i b u t e  t o  po l i cy  bu i ld ing .  A nuniber of l o c a l  co rpo ra t ions  

a r e  experimenting wi th  " V e ~ i ~ u r e  Teams" (V-Teams) which a r e  small  t eavs  

e s t a b l i s h e d  wi th  r e p r e s e a t a t  ion  from the  "lowcr-upper1' management of 

a p p r o p r i a t e  departments and s t a f f  u n i t s  w i th  t h e  o b j e c t i v e s  of seeking 

l i k e l y  nee a r e a s  i n t o  which t h e i r  f i rms  might proper ly  venture .  They a r e  

we l l -  supported by the  f i rms  s o  they can  do t h e i r  job,  and they work a g a i n s t  

dead l ines .  Members of t he  V-Teams r e t a i n  t h e i r  r egu la r  jobs,  d iv id ing  t h e i r  

time t o  meet both t a s k s .  A co rpo ra t ion  p re s iden t  wi th  whom t h i s  experiment 

was discussed sa id  t h a t  h i s  o r g a n i z a t i o n ' s  use of t h i s  procedure was too new 

t o  have a  t r a c k  record a t  t h e  present  time bu t  they were very e n t h u s i a s t i c  

about  the program on two counts:  execut ive  development and pol icy  planning. 

Another technique which has  proven u s e f u l  i n  o t h e r  s e t t i n g s  i s  the use 

of t a s k  f o r c e s  f o r  problem-solving. A temporary, par t - t ime team i s  appointed 

which r e p r e s e n t s  p e r t i n e n t  p a r t s  of t h e  o rgan iza t ion .  The team i s  made up 

0 

of sharp ,  developing,  middle- leve l  managers and s t a f f  persons. Task fo rce  
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members cont inue  t o  do t h e i r  r e g u l a r  jobs bu t  a l s o  assume r e s p o n s i b i l i t y  f o r  

working w i t h  t h e  Task Force t o  s tudy a n  o rgan i - za t ioml  dilemma and make a 

considered recormnerrdation, The ta.sk f o r c e  system may be devised so t h a t  one 

o r  more such groups i s  always 7i~orking a t  some key problem i n  the  o rgan iza t ion .  

Wherever poss ib l e  t hese  groi-xps should make t h e i r  f i n a l  p re sen ta t ions  t o  t op  

nmnagement. This g ives  t h e i r  work v i s i b i l i t y  and importance, cau t ions  them 

t o  perform a s  p r o f e s s i o n a l l y  and r e spons ib ly  a s  poss ib l e ,  p re sen t s  t hese  

i-mportant p a r t s  of t h e  o rgan iza t ion  with new ideas  and pe r spec t ives ,  and 

in t roduces  a s p i r i n g  execu t ives  t o  people who might otherwise not  l e a r n  t o  

know them. 

I n  gene ra l ,  whi le  we were very  m-cch impressed by the q u a l i t y  of persons 

i n  management 1-evels of t he  t e s t  agency, I b e l i e v e  the  long-term needs of t h e  

o rgan iza t ion  imply f u r t h e r  investment i n  execut ive  developmcnt. This  i n v e s t -  

ment should take  the  form of t ime, i n t e r e s t ,  comnitri~cnt, b e l i e f  i n  the  

need, e t c . ,  i n  a d d i t i o n  t o  t h e  obvious f i n a n c i a l  c o s t .  

S e l f - a c t u a l i z a t i o n .  IT we accep t  t h e  no t ions  of such persons a s  

Abraham Elaslor? t o  the  e f f e c t  t h a t  man e s c a l a t e s  up a  need h i e ra rchy  a s  h e  

f u l f i l l s  loiqer l e v e l  needs, then  we assume t h a t  s e l f - a c t u a l i z a t i o n  i s  t he  

need of a n  inc reas ing  propor t ion  of o rgan iza t ion  members today. As people 

a r e  f reed  from concerns of a  l e s s e r  o r d e r ,  Pfaslow a.rgues, they seek 

i n c r e a s i n g l y  e s o t e r i c  f u l f i l l m e n t s  u n t i l  they  f ind  themselves mainly concerned 

wi th  t h e  maximization of themselves a s  persons. They seek the  g r a t i f i c a t i o n  

of f u l l  personal  development, of openness, freedom, express ion  and 

c o n t r i b u t i o n .  The more educabd and s k i l l e d  they a r e  t h e  more l i k e l y  they 

a r e  t o  have achieved t h i s  l e v e l  of a s p i r a t i o n .  We cannot c a t e g o r i c a l l y  s t a t e  

t h a t  s e l f - a c t u a l i z i n g  people a r e  c h a r a c t e r i s t i c  of the  b e s t  o rgan iza t ions ,  

bu t  c e r t a i n l y  the  n a t u r e  of t he  concept sugges ts  t h a t  c r e a t i v i t y ,  s e l f -  
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express ion ,  i n ~ l o v a t i o n ,  and even such q u a l i t i e s  a s  dedica- t ion a r e  

c o r r e l a t e s .  +: 

I n  any c a s e ,  we s e e  evidence t h a t  more people x~i1.l  expect  s e l f - a c t u a l i z a t i o n  

from t h e i r  jobs i n  t he  f u t u r e  than  have i n  t he  p a s t ,  and we note  t h a t  t he  

s e l f - a c t u a l i z e r  seems t o  r e l a t e  b e t t e r  t o  our  no t ions  of t he  proper  po l i cy  

system f o r  ~ O Q O ~ ~ O T & ~ ' S  o rganiza t io l l s  than  t h e  secu r i ty - - seeke r s  o r  money- 

makers o r  anyone e l s e  on t h e  need h i e r a r c h y ,  We sugges t  t h e r e f o r e  i n c ~ . e a s i n g  

a t t e n t i o n  t o  t h i s  d i~~ icns io i l  both a s  pol icy  per a n d  as a means of a s s u r i n g  

s t r o n g e r  po l i cy  tomorrow. We would do t h i s  by t h e  means now considered 

a p p r o p r i a t e ,  including such techniques as  s e n s i t i v i t y  t r a i n i n g ,  b u t  wc wou1.d 

hope t o  measure our  r e s u l t s ,  keep t r a c k  of experience elsewhere,  and i n  

a d d i t i o n a l  ways improve ou r  means. IJe be l i eve  t h a t  a s  i a r g e  a  proport-ion 

a s  poss ib l e  of t h e  employees i n  t he  o rgan iza t ion  should be subjec ted  t o  

f a i r l y  s q ~ s t e m t i c  persolnal cons idc ra t ion  t o  a p p m i s e  t h e i r  n a t u r e ,  

q u a l i f i c a t i o n s ,  needs,  g o a l s ,  shortcomings, e t c . ,  i n  order  f o r  the. o rgan iza t ion  

t o  do a s  much a s  poss ib l e  t o  improve t h e i r  exper ience  and p o t e n t i a l  c o n t r i -  

bu t ion .  This  i s  being done now by the  personnel  department--and perhaps 

a t  t h e  most a p p r o p r i a t e  l e v e l .  The o rgan iza t ion  should want t o  a s s u r e  i t s e l f  

t h a t  a s  much of t h i s  a c t i v i t y  i s  being c a r r i e d  a long  a s  poss ib l e .  

This  argument, a long  wi th  t h e  o t h e r s  i n  t h i s  s e c t i o n ,  i s  simply proposing 

t h a t  t h e  po l i cy  process  func t ions  i n  an environment, t h a t  i t  can  be no 

b e t t e r  than  t h a t  environment,  and t h a t  po l icy-bui ld ing  must begin  wi th  

a t t e n t i o n  t o  t h e  r e l e v a n t  dimensions of t h e  e n v i r o m e n t .  We p o s i t  the  

thought t h a t  t h e  human dimension i s  t h e  most c r i t i c a l .  

Organ iza t iona l  processes .  We cannot go very  f a r  i n t o  t h e  use  of i n f o r -  

mation technology i n  the  observed agency's  system s i n c e  we could develop only  

*One commentator was so unkind a s  t o  krin &slow's  concept a s  t h e  newest,  
most c h i c  way t o  express  t h e  P r o t e s t a n t  Eth ic .  . 
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l imi t ed  sense of how much use i s  be ing  made of t he  r a p i d l y  developing 

resources  now a v a i l a b l e  i n  t h i s  a r e a ,  It has  been sa id  t h a t  a s  computer- 

based a n a l y s i s  i s  r e f ined  i n  t h e  next  decade o r  two i t  w i l l  make poss ib l e  

a n  advance i x l  human i n t e l l e c t u a l  c a p a c i t y  "comparable t o  the inven t ion  of 

language, a r a b i c  numeral s, and cal  cu lus .  " Pol i cy -bu i lde r s  w i l l  be a b l e  t o  

explore  a  range of pl-oblems and a l t e r n a t i v e  solu-tions -i~hicll has  al-irays been 

i n f i n i t e l y  beyond t h e  reach  of mankind. The pol icy  process  i n  i t s  prac: t ical  

o r  o p e r a t i o n a l  sense  depends upon information.  To have t h e  c z p a b i l i t y  t o  

muster v a s t  amounts of informnation t h a t  a r e  c l e a r ,  t imely ,  v a l i d ,  and 

r e l i a b l e  and t o  d i r e c t  t h a t  in format ion  t o  t h e  comprehension of che k n o t t i e s t  

problems jn the  o r g a n i z a t i o n ' s  concern i s  now s ~ i t h i n  our g ra sp .  We can 

argue about t h e  l i m i t s  of r a t i o n a l i t y ,  and r a t i o n a l i ~ y  - i s  l i m i t e d ,  and the  

i n e v i t a b i l i t y  of  t h e  incrcn?ental  f a c t o r  i n  decision-making, and c e r t a i n l y  

t h e r e  i s  -- a l ~ q s  - an  incremental  e lement ,  bu t  17e must recognize t h a t  t h e ~ e  

become matiers of degree. lire ha%-c comc a long way from s t u d y i r ~ g  the  e n t r a i l s  

of newly s l a i n  lambs t o  g e t  i n d i c a t i o n s  of r~11at t o  do. And 17e can go 

much f u r t h e r  . 
We cannot argue w i t h  the  idea  t h a t  t h e s e  matt-ers a r e  s i t u a t i o n a l ,  Lhat 

each case  depends upon i t s  own s e t  of c ircumstances and d a t a ,  bu t  t h i s  i s  

t r u e  of every event  i n  h i s t o r y .  IJe can a l s o  r e a d i l y  s e e  a r e a s   herein such 

procedures  as ope ra t ions  r e sea rch ,  systems a n a l y s i s ,  program planning and 

budget ing systems, e t c . ,  have gone asmy and led  t o  t h e  wrong d e c i s i o n s .  But 

t h i s  i s  t h e i r  dawn per iod;  we a r e  j u s t  l e a r n i n g  t o  do these  t h i n g s .  

The use of  t h e s e  procedures o f f e r s  a n  oppor tun i ty  t o  make b e t t e r  d e c i s i o n s ,  

t o  bu i ld  s t r o n g e r  po l i cy ,  and t o  s h a r e  power throughout l a r g e  o rgan iza t ions .  

The c a p a b i l i t i e s  i n h e r e n t  i n  t h e s e  processes  w i l l  a l low a  f a r  l a r g e r  propor t ion  

of t he  management team t o  ga in  a cornprehension of the  o r g a n i z a t i o n a l  s i t u a t i o n ,  

t h e  a l t e r n a t i v e s  p e r t i n e n t  t o  a  d e c i s i o n ,  and t h e  e f J e c t  of e x i s t i n g  programs 



aild dec i s ions .  This i nc rease  i n  involvement i s  a  v i t a l .  p a r t  of t he  e x e c l ~ t i v e  

development program, t h e  s e l f - a c t u a l i z a t i o n  goa l ,  a ccomoda t ion  t o  new 

mana.gement needs , and the  improvement of 20 l i c y  . 
A s  noted,  we found i t  clifXi-cult t o  judge the  use  and s t a t u s  of information 

systerns and o t h e r  r e l a t e d  processes  i n  t h i s  o rgan iza t ion .  Wc found what 

appeared t o  be a  guarded cynicism i n  some q u a r t e r s ,  y e t  we were con t inua l ly  

awa.re t h a t  tlie s u b j e c t  agency has  xilade pioneering c o n t r i b u t i o n s  t o  many of 

t hese  processes ,  In  f a c t ,  i t  appears  t o  have been us ing  many of then1 before  

they were s o  s o c i a l l y  accep tab le  a s  t o  be given fancy new names, For a11 of 

t h i s ,  t he se  processes  a r e  v i t a l -  , c e n t r a l  elements of the contemporary pol icy  

system. It i s  h a r d l y  conceivable  t h a t  any l a r g e  o rgan iza t ion  can keep t ~ p  

w i t h  i t s  ~ ~ 0 r l . d  ~ ~ i t h o u t  t hese  techniques .  Even Congress i s  g e t t i n g  i n t e r e s t e d  

i n  suppor t ing  i t s  r o l e  w i t h  new i n f o m a t i o n  technology! 

This  concludes t h i s  i n i t i a l  sccti-on. In  t hese  pages w e  have considered 

some a? the genera l  cond i t  iolis i n  the  o v e r a l l  organizationa.1 sys  tern d ~ i c h  

r e l a t e  d i r e c t l y  t o  t h e  o r g a n i z a t i o n ' s  capac i ty  t o  bui ld  e f f e c t i v e  pol icy .  In  

t h e  next  s e c t i o n  we in t roduce  c e r t a i n  d i m e ~ s i o n s  of t h e  pol icy  process  g r  s. 

Pol icy  on Pol icy  

This  s e c t i o n  i s  concerned w i t h  t h e  o v e r a l l  conceptual  scheme f o r  pol icy-  

making, t he  p r i n c i p l e s  and r u l e s  e s t ab l i shed  f o r  t h i s  process ,  and t h e  degree 

t o  tiTElich t h e  process  i s  def ined and spe l l ed  ou t .  The previous s e c t i o n  noted 

some gene ra l  f e a t u r e s  of a n  o rgan iza t ion  1~11ich r e l a t e  t o  i t s  commitment t o  

renewal,  change and development and i t s  o v e r a l l  c a p a b i l i t y  t o  achieve rhese 

q u a l i t i e s .  I n  t h i s  s e c t i o n  our  concern i s  wi th  t h e  degree t o  which the  

o rgan iza t ion  has  thought through the  po l i cy  system, conceptua l iz ing  i t  and 

formula t ing  it i n  o r g a n i z a t i o n a l l y  r e l e v a n t  terms. The pol icy  process  should 

be seen  a s  a  v i t a l  overl&y x~h ich  a f f e c t s  every .  u n i t  and ind iv idua l  

- 



i n  t h e  sys t ex .  WiLhout proper  a t t e n t i o n ,  policymaking w i l l  not  produce the 

r ea l i t y -based  changes and innovat ions  t,~llich a r e  i t s  proper product ,  nor w i l l  

i t  meet t h e  ex igenc ie s  of day-to-day a c t i v i t y .  

Values and r ea lL t2 .  As a n  i n i t i a l .  s t e p ,  t h e  means f o r  processing both -- 

orga.nizationa1 va lues  and t h e  r e a l i t y  w i th  which t h e  o rgan iza t ion  x u s t  l i v e  

should be reviewed. Fu r the r ,  the narrner i n  which the  policymakers c o ~ ~ c e i v e  

problems rn-ist be considered w i t h  c a r e .  

On va lues ,  we note  t h a t  orga-nizat ions develop value-sys tems which a r e  

f a i r l y  s t a b l e  through t ime,  a l though p a r t s  of them change c i r c u m s t a n t i a l l y .  

S i m i l a r l y ,  meinhers have s.rell-defined va lues  ~ h i c h  vary  sorne.id~at bu t  normally 

r e t a i n  cons ide rab le  c o n s i s t e i ~ c y ,  Mernbev va lues  ri1a.y o r  nmy not  be c o n s i s t e n t  

wit11 o r  r een fo rc ing  of orga .n iza t iona l  va lues ,  In t u r n ,  o rgan iza t iona l  va lues  

imy o r  1?ay not  be r e l e v a n t  t o  p a r t i c u l a r  problems which confront  poli.cymakers 

a t  any given moment. 

Values f o r  the o rgan iza t ion  sllould be w e l l  e s t ab l i shed  t o  forin 

a  guide f o r  member behavior ,  Members shou1.d be soc i a l i zed  i n  t e r n s  of them, 

a t  l e a s t  i n  a  gene ra l  T,?ay, But o r g a n i z a t i o n a l  va lues  must r e g u l a r l y  be 

reviewed f o r  app ropr i a t enes s  i n  t he  c u r r e n t  world. We a r e  n o t  sugges t ing  an 

o r d e r l y ,  r a t i o n a l  process  he re  which f i x e s  Pr i .o r i t ies  i n  a  d e t a i l e d  way. 

Rather ,  we a r e  aware t h a t  such a  s t e p  l eads  t o  r i g i d i t y  and may cour t  d i s a s t e r ;  

we f e e l  only t h a t  a c t i o n s  and decisions i n  the  o rgan iza t ions  should be 

considered f a i r l y  r e g u l a r l y  t o  determine what va lues  underlay them--and these  

should be noted and compared w i t h  contemporary need and i n t e n t .  I n  such a 

way t h e  o r g a n i z a t i o n a l  va lues  may be kept  i n  reasonable  j ux tapos i t i on  wi th  

t h e  t imes.  The po in t  i s  t h a t  one perce ives  h i s  world i n  terms of h i s  

va lues .  lzre formulate  our image of r e a l i t y  through a  mapping process  which 

may be g r o s s l y  a f f e c t e d  by our  va lue  framework. 
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It i s  d i f f i c u l t  t o  r e l a t e  t h i s  t o  t he  t e s t  o rgan iza t ion  s ince  a  f a i r l y  

long-term i n t i m t e  r e l a t i o n s h i p  would be necessary  t o  determine the  agency 's  

performance i n  t h i s  r ega rd ,  The va lue  system of t h e  agency seemed d i s t i n c t l y  

more i m p l i c i t  than  e x p l i c i t ,  which g ives  the o rgan iza t ion  ope ra t ing  room 

b u t  does n o t  o f f e r  a s  c l e a r  a pol icy  guide a.s might be d e s i r a b l e .  Fu r the r ,  t h e  

value framework seenied v e r y  narrow and r a t h e r  simple t o  t h i s  o u t s i d e r ,  It 

d i d  not  appear t o  o f f e r  much of a  r ~ n g e  of po l icy  a l t e r n a t i v e s ,  nor d i d  

i t  appear f l e x i b l e  enough t o  s e rve  t h e  changing needs 01 the  o rgan iza t ion  i n  

t h e  y e a r s  ahead. Perhaps t h e  va lues  need t o  be i d e n t i f i e d  and c r i t i q u e d  

from file s t andpo in t  of t h e i r  u se fu lnes s  i n  c e r t a i n  h y p o t h e t i c a l  circumstances 

which nlay a f f e c t  the  parent  j u r i s d i c t i o n  and i t s  environinent i n  the fo re seeab le  

f u t u r e ,  Since pol icy  can  h a r d l y  evolve o u t s i d e  t h e  o rgan iza t iona l  va lue  

system, l a r g e l y  mirrored i n  t he  va lues  of t he  top minagenlent team, these  

need t o  be considered wi th  more c a r e  and s p e c i f i c i t y  than  seems t o  have been 

employed t h u s  f a r .  A review of t he  agency ' s  more ev ident  va lues  sugges ts  

they  must be about  what they Illere a  couple decades ago. 

R e a l i t y  s p e c i f i c a t i o n  i s  i n t e r e s t i n g  i n  i t s  re levance  t o  t h e  pol icy  

process  s i n c e  r e a l i t y  can so  obviously be o b j e c t i v e  o r  s u b j e c t i v e ,  Pol icy-  

making func t ions  b e s t  when t h e  s u b j e c t i v e  images of r e a l i t y  held by po l i cq~~a1cc . r~  

approximate o b j e c t i v e  r e a l i t y .  In  t h a t  s i - t u a t i o n  t h e r e  i s  a  f a i r  chance 

t h a t  t h e  p o l i c i e s  developed w i l l  have the  e f f e c t s  des i r ed  f o r  them, 

Th i s  means t h a t  t he  policymaking system must be keyed t o  t h e  r e a l  

world;  i t  must be capab i l e  of l e a r n i n g ,  of c o l l e c t i n g  d a t a ,  keeping d a t a  up 

t o  d a t e ,  and making a p p r o p r i a t e  sense of these  measurements. It must have 

t h e  capac i ty  t o  a d j u s t  t h e  o rgan iza t iona l  image of r e a l i t y  i f  the  feedback 

systems r e v e a l  t h a t  t o  be d i f f e r e n t  from the  one perceived.  

This  i s  e s p e c i a l l y  important f o r  s e n i o r  policymakers,  such a s  t h e  upper 

management and s t a f f  people of t h e  sub jec t  agency. Such persons a r e  o f t e n  
. . C . . 
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buffered  from o b j e c t i v e  r e a l i t y  by a  m u l t i p l e  network of s c reens ,  

d i s t o r t i o n s ,  abso rp t ions ,  d e s i r e s ,  and mis rep resen ta t ions ,  so  t h a t  they can 

only  guess a t  t he  r e a l  s i t u a t i o n ,  Normally, t h e i r  r e a c t i o n  t o  t h i s  i s  t o  

cont inue  t o  f o m ~ ~ ~ l a t e  r e a l i t y  according t o  t h e i r  own pre-concept ions,  s e l f  - 

i n t e r e s t ,  b i a s e s ,  and expec ta t ions .  This l e a d s  t o  poor pol icy  o r  t o  non-policy 

a l l  t oo  o f t e n .  C lea r ly ,  t h i s  i s  a  c r i t i c a l  ma t t e r  which may o r  may not  

a f f e c t  ou r  t e s t  agency. General ly ,  however, i t  i s  v e r y  d i f f i c u l - t  f o r  top  people 

t o  rna.Ite enough sense o u t  of the  information garhered from t h e  system they  

c o n t r o l  t o  perce ive  r e a l i t y  c l e a r l y .  An e x c e l l e n t  gene ra l  way t o  s t r eng then  

po l i cy  i s  t o  improve the  means w11ereby these  t o p  policymakers perce ive  i t .  

'Jn- is i s  p a r t l y  a ma t t e r  of system refinemenL, of course ,  bu t  i n  some cases  

i t  inay imply working w i t h  an ind iv idua l  t op - l eve l  pe r sona l i t y .  We w i l l  no t  

a t tempt  t o  cons ider  who i n  t h e  t y p i c a l  o rgan iza t ion  should " b e l l  t he  c a t  ." 
Problems, I;That i s  a  problem? 'it'hen is  a problem termed a problem? Nho .---- 

determines these  mat t c r s  , and Izow? Irmges of r e a l i t y  a r e  presunab1.y compared 

wi th  va lues ,  w i th  d i f f e r e n c e s  implying problems. The comparison of r e a l i t y  

w i t h  va lues  g e t s  imedia te1 .y  i n t o  t h e  degree of ob jec t iveness  of the measure 

of r e a l i t y ;  means f o r  more ca re fu l  measurement become u s e f u l .  But assuming 

a reasonably a.ccurate measurement, t h i s  comparison may be expected t o  lead 

toward problem s p e c i f i c a t i o n .  

The process  rnay be aided by l e s s  r a t i o n a l  techniques.  Brainstorming, 

conference s e s s i o n s ,  "hunch," i n t u i t i o n  and o t h e r  means may be u s e f u l  h e r e .  

The purpose i s  t o  f i nd  means of i d e n t i f y i n g  problems and spec i fy ing  them i n  

ways which w i l l  lead toward s o l u t i o n s .  Perhaps we could s t a t e  t h a t  be t - te r  

by say ing  t h a t  t he  o b j e c t i v e  i s  t o  f i n d  and s p e c i f y  problems r a t h e r  t han  

awa i t  their appearance i n  d i s a s t r o u s  form. The o b j e c t i v e  i s  a l s o  t o  s p e c i f y  

those  problems which a r e  i n  f a c t  theproblems of t he  o rgan iza t ion .  C lea r ly ,  

t h i s  r e l a t e s  t o  goa l  d e f i n i t i o n ,  o r g a n i z a t i o n a l  va lues ,  t h e  information 
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s y s t a n  and t o  ac ld i t iona l  o rga i~ iza t i -ona l  m a t t e r s  too  o f t e n  l e f t  ui l related 

t o  t h e  o r g a n i z a t i o n ' s  po l icy-bui ld  ing  caps-bility . 
As f o r  t h e  s u b j e c t  agency, the  information systetri appears  t o  be adeqrrate 

f o r  b r ing ing  r o u t i n e  m a t t e r s  t o  the  B t t en t ion  of decision-makers and pol icy  

formers .  The m. in  ques t ions  the  observer  a s k s  ' i s  whether the ineans i s  

a v a i l a b l e  f o r  cond i t i on ing  member views of t he  dimensions of organizati .oilal  

r e s p o n s i b i l i t y .  There a r e  many, many problems w i t h i n  t h e  range of the  agency 's  

r e s p o n s i b i . l i t i e s ,  nany of ~~8 l j . ch  have a 1-ot: t o  do wi th  i t s  pub l i c  com1i.trneilt, 

bu t  ~,7liich have n o t  been perceived a s  problems r e l a t i n g  t o  t h e  o rga l -~ i za t ion  

a t  t h i s  s t a g e  i n  i t s  h i s t o r y ,  The fu . ture  m y  f i n d  the o r g a n i z a t i o n  t ak ing  

ano the r ,  d i f f e r e n t  look a t  nLiny of t hese .  S u f f i c e  t o  say, t h e  observers  

were o f t e n  non-plussed a t  t11c i n d i f f e r e n c e  of agency o f f i c i a l s  t o  m a t t e r s  

which appea red , to  o u t s i d e r s ,  c e n t r a l  problems i.n t h e  agency ' s  a r e a  of 

respons i -b i l - i ty .  

D i n t h e  o n  s s t n  Dcvelopnient of an optimal s y s t e ~ n  

norm2 7 l y  r e q u i r e s  d i v i d i n g  pol i cymalting i l l to  sub- p a r t s  s o  t h a t  op t imiza t ion  

i s  achieved through sub-uni t  s p e c i a l i z a t i o n ,  This  u s u a l l y  l eads  t o  a  lack  

of i n t e g r a t i o n  among the  va r ious  u n i t s ,  a s  each makes sub -po l i c i e s  i n  i t s  

own terms. This  means t h a t  t h e  system has  t o  be revierie",egularly (and 

occas iona l ly  redes igned)  t o  minimize the  nega t ive  e f f e c t s  of sub--opt imizat ion 

and t o  s t r e n g t h e n  needed i n t e g r a t i n g  mechanisms and a l low f o r  changes i n  t h e  

problems, va lues ,  and r e sou rces  fed i n t o  the  system from t h e  ensironinent,  

While non- ra t iona l  processes  may have some r o l e  i n  t h i s  process ,  t h e  b e s t  

s t r a t e g y  f o r  redes igning  the  policymaking system should be sought by r a t i o n a l  

means. We no te  t h i s  w i t h  the  a s p i r a t i o n  t h a t  those  i n  the c e n t e r  of t h i s  

a c t i v i t y  may form t h e i r  own sense  of how i t  i s  done i n  t h e i r  own agency, We 

found this t oo  s u b t l e  a problem t o  e v a l u a t e  it adequate ly  i n  our s u b j e c t  agency. $ye 

can  only g e n e r a l i z e  t h a t  t h e  bus iness  of improving :he policymaking p roces s  *---- 
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through s y s t e ~ n a t i c  rneans i s  very  c r i t i c a l  f o r  a l l  f u t u r e  po l i cy ;  i t  should 

not  be l e f t  t o  chance o r  t o  -- ad --- hoc,  s i t ua t j . c~n l l  whim. 

E s t a b l i s h i n g  s L r a t e a ,  As more knowledge and c a p a b i l i t y  develops,  - -.- 

c e r t a i n  op t ions  become a v a i l a b l e  i n  policymaki~zg. For the  most p a r t  t h e s e  

r e l a t e  t o  t he  degree t.hat pure r a t i o n a l i t y  o r  incremental ism w i l l  be employed 

i n  s p e c i f i c  policymaking situat:ions,  This  r e q u i r e s  s t r a t e g y  d e c i s i o n s ,  

More olteiz than  no t  n e i t h e r  a l t e r n a t i v e  w i l l  be used i n  pure form; rarl-jer, 

c e r t a i n  s t a g e s  w i l l  be handled i n  incrementa l  t e r n s  bile o t h e r s  w i l l  employ 

r a t i o n a l - a n a l y t i c a l  means. These m a t t e r s  a r e  normzlly s u b j e c t  t o  advance 

de termina t ion .  Ques ti-ons of has? much r i s k  i s  iizvol.ved, how much the  

o r g a n i z a t i o n  can a f f o r d ,  and i~ l l e r e  t h e  main c a p a c i t y  f o r  o b j e c t i v e  ans.rt;ers 

r e s t s  (and where t h e r e  i s  no such capac i ty )  a r e  t y p i c a l  i n  t h i s  phase, 

So too  are  cons ide ra t ions  of va lues ,  premises,  c a p a b i l i - t i t y ,  knoiir-how, e t c .  

The idea  i s  t o  l e a r n  where such systems a s  P. P.R. S.  a r e  u s e f u l  and program 

then1 i n ,  and r h e r e  ex t r a - r a t iona l .  p rocesses  a r e  b e s t ,  and prepblre f o r  them. 

I n  most phases of polic>ma!:i.ng one of t hese  i s  b e t t e r  than  t h e  o ther - -but  

both have r o l e s  t o  play.  The s t r a t e g y  i s  t o  p lan  1hic11 i s  b e s t  where i n  t h e  

d i s c r e t e  policjmaking s i t u a t i o n  a t  hand. Again, we emphasize t h a t  t h i s  i s  a 

r a t i o n a l  process ;  i t  depends upon o r g a n i z a t i o n a l  c a p a b i l i t y .  We cannot 

r e l a t e  t h i s  t o  p r a c t i c e  i n  t h e  t e s t  agency s i n c e  t o  do s o  would r e q u i r e  

ex t ens ive  a n a l y s i s  of a  s e l e c t i o n  of s p e c i f i c  ca ses .  What evidence was 

a v a i l a b l e  suggested,  hos~ever ,  t h a t  t h e  use  of s t r a t e g i c  planning based upon 

t h e  b e s t  c a p a b i l i t y  of t h e  o r g a n i z a t i o n  i n  t he  s p e c i f i c  ca se  i s  no t  a t  an  

opt imal  l e v e l  and could be sharpened. This i s  s a i d  f o r  t h r e e  reasons :  t h e r e  

was some evidence suppor t ing  i c ,  i t  i s  t r u e  i n  most o rgan iza t ions ,  and t h e  

c a p a c i t y  t o  form t h i s  kind of s t r a t e g i c  program h a s  improved f a s t e r  than use  

of i t ,  
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I n  t h i s  s e c t i o n  o f  t h i s  r e p o r t  we have d i s c u s s e d  c e r t a i n  e lements  i n  

t h e  p o l i c y  sys tem which a r e  c e n t r a l  t o  t h e  sys tem b u t  t o o  o f t e n  over looked 

i n  c o n s i d e r i n g  i t .  An o r g a n i z a t i o n  cannot  b u i l d  a n  e f f e c t i v e  p o l j c y  p rocess  

w i t h o u t  a c c o u n t i n g ,  w h e t l ~ e r  d e l i b e r a t e l y  o r  i n t u i t i v e l y ,  t h e  m a t t e r s  we have 

meneioned h e r e .  From tl-iis p o i n t  we t a k e  up c e r t a i n  f e a t u r e s  of t h e  p r o c e s s  

which a r c  more commonly comprehended a s  a s s o c i a t e d  w i t h  i t .  

Mechanics o f  Policymaking 

Thus f a r  o u r  a t t e n t i o n  h a s  been addressed  t o  t h e  g e n e r a l  o r  environxnental  

e lements  of t h e  p o l i c y  p r o c e s s .  I n  t h i s  s e c t i o n  we propose t o  mention s p e c i f i c  

stages of  t h e  p r o c e s s ,  t h e  mechanics ,  i f  you w i l l ,  of  poli.cymaking, It i s  

impor tan t  t o  assume t h a t  c e r t a i n  s t e p s  o r  s t a g e s  a r e  v i t a l  t o  p o l i c y  b u i l d i n g ,  

t h a t  t h e s e  must e i t h e r  be p r e s e n t  i n  t h e  p rocess  o r  be parked a b s e n t .  IJhen -- 
t h e y  a r e  not p r e s e n t  c e r t a i n  l o s s e s  a r e  i n c u r r e d ;  t h e  q u a l i t y  o f  t h e  p roduc t  

i s  reduced ,  Again employing t h e  a u t o  m n u E a c t u r i n g  p rocess  f o r  i l l u s t r a t i o n ,  

one can I -cad i ly  s e e  t h a t  a rud imenta ry  v e h i c l e  may be c o n s t r u c t e d  w i t h o u t  

u s i n g  many of t h e  p a r t s ,  sys tems o r  f e a t u r e s  which d i s t i n g u i s h  t h e  contemporary 

p r o d u c t ,  b u t  a  f o r f e i t  h a s  been  made f o r  most of t h o s e  e l i m i n a t e d .  

Goal c o n s i d e r a t i o n .  I n  o r d e r  f o r  policymaking t o  proceed i n  a n  o r d e r l y  --- 
way (one which goes  beyond patchwork o r  p a l l i a t i v e )  o p e r a t i o n a l  g o a l s  must 

be  c l e a r l y  s t a t e d ,  w i t h  some r a n k i n g  o f  p r i o r i t y  e s t a b l i s h e d .  Some g o a l s  

a r e  more impor tan t  t h a n  o t h e r s ,  and t h e  achievement  o f  most o r g a n i z a t i o n a l  

g o a l s  c l e a r l y  a f f e c t s  o t h e r  g o a l s  i n  t h e  sys tem.  These m a t t e r s  have t o  bc  

c o n s i d e r e d ,  b u t  t h e  c o n s i d e r a t i o n  m G s t  n e c e s s a r i l y  be e x t r a - r a t i o n a l  some o f  

t h e  way. Some o f  t h e s e  may be i d e n t i f i e d ,  e v a l u a t e d ,  and ranlced by r a t i o n a l  

means, b u t  n o n - r a t i o n a l  p rocedures  a r e  c l e a r l y  r e l e v a n t .  O p e r a t i o n a l  

g o a l s  a r e  more concerned w i t h  means t h a n  w i t h  e n d s ,  and t h e y  a r e  n o t  a s  

numerous a s  t h e  v a l u e s  i d e n t i f i e d  and e v a l u a t e d  i n  t h e  e a r l i e r  s t a g e  o f  t h e  - 
p o l i c y  p r o c e s s .  Th i s  a l l o w s  some o b j e c t i v i t y  i n  t h e i r  c o n s i d e r a t i o n ,  arlcl 
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t h e  o rgan iza t ion  should be expected t o  muster in for ma ti or^ f o r  t h i s  purpose, 

Experience, hunch, p re s su re s  and o t h e r  non-rat ional  q u a l i t i e s  f i l l  ou t  tile 

r e s t  of t he  equa t ion ,  

I n  t hc  observed o rgan iza t ion ,  a s  has  been noted,  t h e r e  was a  tendency 

t o  r e l y  more on nlomentum and execut ive  " f ee l "  than  on da t a -ana lys i s  f o r  goa l  

and va lue  es tab l i shment  and f o r  o rde r ing  p r i o r i t i e s .  We a r e  aware t h a t  t h e r e  

i s  no way t o  q u a n t i f y  t h i s  a s  " too much" o r  "too l i t t l e ; "  we a r e  simply not ing  

a  f e e l i n g  we have about  how our  t e s t  o rgan iza t ion  d e a l t  wi th  t h i s  phase of 

t h e  process .  E x t r a - r a t i o n a l  processes  a r e  s t rengthened by team approaches 

and by t h e  va r ious  mezns a l r e a d y  mentioned f o r  bu i ld ing  up the  t o t a l  pol icy-  

making system through perscnlxel improvement, process  ref inement ,  eco log ica l  

cons ide ra t ions ,  c t c .  En e f f e c t ,  e x t r a - - r a t i o n a l  processes  may be e s s e n t j s l l y  

r a t i o n a l  bjr payi~xg a t t e i ~ t i o n  t o  r e l e v a n t  v a r i a b l e s  i n  t he  dec i s ion  system, 

?%ere i s  no way f o r  the  shor t - te rm v i s i t o r  t o  appmi  s e  where the agency s tands  

on t h i s  spectrum, 

D e v e l o p i n ~ o l i c y  a l t e r ~ z a t i v e s .  A t  t he  very  h e a r t  of any approacl-1 t o  - - 

the pol icy  process  which prcsumes t o  improve on incrementalism i s  the  process  

f o r  developing a l t e r n a t i v e s  f o r  goa l  achievement. We do not  need t o  review 

the  arguments h e r e ,  bu t  we must make c l e a r  what i s  involved. Incrementalism 

r e s u l t s  from the  assumption t h a t  i n  any complex po l i cy  s i t u a t i o n  policymakers 

a r e  locked i n  t o  a complex network of e x i s t i n g  cond i t i ons  which proscr ibe  

more than  a  t i n y  ( incremental)  adjustment  a t  any one time. The argument 

h o l d s  t h a t  the  policymaker i s  forced t o  reckon wi th  the  p o l i t i c a l  f a c t s  

of h i s  world, t he  myriad of i n t e r e s t s  which preserve  the  s t a t u s  F, and 

accep t  a  s a t i s f i c i n g  ad justrnent r a t h e r  than a  "great  leap" forward. Obviously, 

t h e r e  is  a  l o t  of sense  t o  t h i s .  Charles  Lindblom, who put  t h e  l a b e l  on 

incremental ism,  a rgues  t h a t  a hundred o r  a thousand incremental  s t e p s  may 

be taken whi le  proponents of a  l a r g e  s t e p  a r e  embroiled i n  t h e i r  (o f t en  . 



l o s ing )  b a t t l e .  lie po jn t s  ou t  t h a t  throughout s o c i e t y  and i n  a l l  corners  

of o rgan iza t ions  incremental adjustments  a r e  being made r e g u l a r l y .  C lea r ly ,  

t h i s  i s  i n d i s p u t a b l e ;  we have accepted t h e  idea  t h a t  a l l  of t he  

v a r i o u s  "schools" a r e  dea l ing  r ~ ? i  t h  incremenkal processes ,  t h a t  what i s  

involved i s  more a  ma t t e r  of degree than anythkig  e l s e ,  

Those who f i n d  f a u l t  w i th  increme~-ttal.ism base t h e i r  argument on the  

l a c k  of d e f i n i t i o n ,  o rde r ,  goa l ,  o r  purpose ev ident  i n  s o  many a r e a s  today. 

Incrementalism i s  a concession t o  t h e  f o r c e - f i e l d  which surrounds a l l  

a c t i v i t i e s .  It tends  t o  r e p r e s e n t  a  featu.re  of major i ta r ian is rn ,  hut  i n  f a c t  

i s  a system fo r .  v a l i d a t i n g  t h e  process  of i n t e r e s t  o rgan iza t ion ,  Those who 

organize  b e s t  w i n ;  " the scjucaling pig g e t s  t h e  s lop ."  The fo rces  being 

mustered aga ins t  t h i s  approach a r e  a rguing  t h a t  we have achieved much more 

a b i l i t y  t o  keep tra.ck of t h e  m u l t i p l e  f o r c e s  i n  ou,r environment a s  r~7ell a s  

t he  f a c t o r s  p e r t i n e n t  t o  goa l  achievement and we ought t o  make b e t t e r  u s e  of 

t h i s  c a p a b i l i t y .  Kenneth Eould ing 1-ikened incrementalisnl t o  a  drunkard 

s tagger tng  along "pu t t i ng  one incremental  s t e p  a f t e r  ano the r , "  wi th  no care  

about  where he  .i.Tas a c t u a l l y  goj-ng. 

We do not  imply l ack  01 agreement w i th  r a t i o n a l  processes  on the  pa r t  

of our  s u b j e c t  agency. This  o rgan iza t ion  appears  t o  do more than most publ ic  

agenci.es t o  app ra i se  f a c t o r s  which seem t o  p e r t a i n  t o  i t s  dec i s ions .  The main 

ques t ion  we r a i s e  wi th  the  agency 's  approach i s  "'c\711at r e a l l y  p e r t a i n s  t o  t hese  

d e c i s i o n s ? "  But more on t h a t  i n  our  sumwiry remarks. 

We want t o  e s t a b l i s h  the  not ion  t h a t  a  reasonable  search  of a l t e r n a t i v e s  

should be  made--and t h a t  t h i s  search must be c a r r i e d  a long  u n t i l  some "good" 

s o l u t i o n s  have been found. The pu re - r a t iona l  model searches  a l l  a l t e r n a t i v e s - -  

i n  theory--which i s  c l e a r l y  impossible .  Our approach h e r e  searches  those major 

a l t e r n a t i v e s  which a r e  e v i d e n t l y  p e r t j n e n t t o  goa l  achievement; the approach 

does n o t  e n t e r  p e r i p h e r a l  a r e a s  (though i t  may scan  them), nor  does i t  ' a l low 

* 



f i a t  t o  exclude a r e a s  which q u a l i f i e d  people i n  the  system be l i eve  p e r t i n e n t ,  

The search  i s  not  s a t i s f i e d  a t  t h e  f i r s t  l e v e l  of a c c e p t a b i l i t y  (as  per 

Nerber t Simon's concept of s a t i s f i c i n g ,  where searching  s t o p s  a t  t he  i n i t i a l  

p o i n t  about  id,.tlich consensus can  be ga ined ) ,  b u t  cont inues  u n t i l  some more 

than  s a t i s f a c t o r y ,  a c t u a l l y  "good , I '  s o l u t i o n s  a r e  i d e n t i f i e d .  'This i s  

what E t z i o n i  i s  g e t t i n g  a t  in h i s  process  of "mixed scanning" and 1~1lasI. Dror 

i s  seeking  wi th  h i s  "optimal model." I f  a  "good" sol.ution cannot be found, 

t h e  r e sou rces  employed i n  t h e  sea rch  shoulcl be expanded o r  the  s tandards  

f o r  what i s  a good s o l u t i o n  should be lowered. 

I n  t h i s  a r e a ,  much must be done wi th  e x t r a - r a t i o n a l  means, s i n c e  r a t i o n a l  

means tend t o  s t a y  w i t h i n  e s t a b l i s h e d  bounds and complement increment a  l rs1n. ' 

The c r e a t i o n  of acceptahl-e and "good" major al terr!a . t ives  r e q u i r e s  a  h igh  l e v e l  

of c r e a t 2 v i t y .  Thus a n  i n i t i a l  r~e r iod  of braTnstorming, hunch- ident i fy ing ,  

concep tua l i z ing ,  e t c . ,  i s  a  v i t a l  precedent  f o r  more o r d e r l y  (and ob jec t ive )  

eva lua t ions  t o  determine f e a s i b i l i t y .  

Idhat seems ev ident  i s  the need t o  go a  'Long way ou t ,  t o  reach f o r  t he  -- 
b e s t  s o l u t i o n s  and t o  sponsor t hese  wi th  a s  nlucll l o g i c ,  f a c t  and argurncnt 

a s  t h e  o rgan iza t ion  can EIUS t e r .  It i s  d i f f i c u l t  t o  be l i eve  we can r e so lve  

the  s t agge r ing  problems of our e r a  i f  our  pub l i c  o rgan iza t ions  do not  do t h i s .  

We do not  b e l i e v e  they have the  p r i v i l e g e  t o  dec ide  what i s  p o l i t i c a l  and 

what i s  n o t  and t o  sneak through w i t h  incrementa l ,  too  o f t e n  i n v i s i b l e ,  

i n s i g n i f i c a n t  changes. Rather ,  we sponsor t he  n o t i o n  t h a t  they  must use  t h e i r  

program exper tness  t o  f i nd  the  b e s t  poss ib l e  s o l u t i o n s  and p re s s  f o r  these ,  

he lp ing  t o  educate  both l e g i s l a t u r e  and pub l i c  t o  t h e  v i r t u e s  of t h e i r  

p o s i t i o n  (and t h e  f a c t s  of t he  problem). I n  t h i s  process  they w i l l  l o s e  some 

important  b a t t l e s  but  when they win they w i l l  win i n  a  s i g n i f i c a n t  way. 

Our f e e l i n g ,  perhaps too qu ick ly  ga thered ,  i s  t h a t  our  sub jec t  o rgan iza t ion  

0 

does ve ry  w e l l  i n  devel-oping a range of - a l t e r n a t i v e s  upon which t o  base se l ec t ed  



policy -1,uild ing  o r  pol i-cy-af l e c t i n g  d e c i s i o n s .  This  i s  especia1l.y t r u e  i n  

t he  case  of choices  i n t i m a t e l y  r e l a t e d  t o  t h e  subs t an t ive  program f o r  xT.?hich 

the  agency i s  r e spons ib l e ,  The agency docs not  appear  t o  be  doing t h i s  i n  

many p e r i p h e r a l  a r e a s  which observers  might term r e l e v a n t  t o  the  agency 's  

i n t e r e s t s .  

As i l l u s t r a t i o n ,  a major d e c i s i o n  c u r r e n t  a t  t he  t ime of our i n v e s t i g a t i o n  

was ternl:?d P ro j ec t  Blue. The p r o j e c t  deel  t wi th  a  v a s t l y  complicated, b i l l i o n -  

d o l l a r - c o s t  iua.tter i ~ i t h  t e c h n i c a l ,  s o c i a l ,  economic, po l i t i ca l .  and eco log ica l  

over tones .  Despi te  the complexity,  the  resources  of the  agency were mst lered 

t o  make a  v a s t  i n ~ e s t i g a t i o ~  of a l ternc-r t ives  be fo re  a  d e c i s i o n  was recolm~cnded, 

111 t he  searcll ,  the agency appears  t o  have taken i n t o  account a  very  broad 

range of p o s s i b i l i t i e s ,  inc luding  many xdnich were bandTed i n  the press  (co the  

agency 's  d e ~ r i m e n t )  and many which were "way out"  p o s s i b i l i t i e s ,  ha rd ly  

v is ib le .  on the  technologica-1 ho r i zon  a t  the  time. Ln b r i e f ,  the  agency did 

no t  appear t o  have been narrow i n  i t s  seach nor  c i rcu~nscr ibed  b:y top - l eve l  

f i a t .  There tJas evidence of s i m i l a r  p r a c t i c e s  i n  many o f  the t echn ica l  

d e c i s i o n s  c l o s e  t o  the  n ~ i n  s t ream of agency concerns.  

The case  may poin t  up a  s!~ortcorning which was sensed by the  observer--  

t h e  need f o r  t he  o rgan iza t ion  t o  branch out  i n t o  l a r g e r  a r e a s  of s o c i a l  concern 

which a r e  c l e a r l y  r e l a t e d  t o  t he  agency 's  r e s p o n s i b i l i t i e s .  A t  t he  present  t ime,  

agency o f f i c i a l s  appear  unaware of t h e  p o t e n t i a l  b readth  of t h e i r  program's 

r e s p o n s i b i l i t i e s ,  o r  they  a r e  d e l i b e r a t e l y  avoid ing  conf ron ta t  ions  on these  

ma t t e r s .  Some of t he  c a r e f u l  a t t e n t i o n  ravished on the  P r o j e c t  Blue d e c i s i o n  

should be chameled i ~ t o  o t h e r ,  l e s s  conspicuous m a t t e r s .  Fu r the r ,  P r o j e c t  Blue 

appears  t o  address  t he  technologica l  a l t e r n a t i v e  r a t h e r  than  sociol.ogica1 

dimensions of the s i t u a t i o n .  

One senses ,  i n  cons ider ing  many l a r g e ,  t e c h n i c a l  pub1 i c  o rgan iza t ions  t h a t  

t h i s  i s  a  common problem. They o f f e r  c a r e  and q u a l i t y  t o  t he  most ev ident  a s p e c t s  
* 

of t h e i r  publ ic  charge but  d e l i b e r a t e l y  avoid accep t ing  more than a  narrow 



i n t e r p r e t a t i o n  of what they a r e  supposed t o  do. Probably Lhey should not be 

expected t o  ptlsh very f a r  beyond t h e  more evidelzt r e p o n s i b i l . i t i e s ,  s ince  t o  

do so  would genera te  r e s i s t a n c e  p a t t e r n s  among many c a t e g o r i e s  of obse rve r s ,  

Rut too  o f t e n  such agencies  appear  t o  neg lec t  very  s i g n i f i c a n t  dimensions 

of  t h e i r  r e s p o n s i b i l i t y  t o  t h e  pub l i c  i n t e r e s t .  

One example i s  t h e  r e l a t i o n s h i p  of t y p i c a l  metropoli . tan a r e a  school 

boards t o  t h e  i n t e g r a t i o n  problem. Too of t e n  t h e  boards have neglected 

i n t e g r a t i o n  whi le  payl*ng e labora ted  attention t o  m a t t e r s  of peda.gogy 

per  s e .  Another example ixay be the  manner i n  which t h e  Por t  o f  New Yorli Author i ty  -- 
sponsors  i t s  l ega l ly -p re sc r ibed  program whi l e  neg lec t ing  problems of 

conges t ion  and a i r  and water  p o l l u t i o n  f o r  wlnich i t  h a s  some causal. 

r e s p o n s i b i l i t y  . The C a l i I o r n i a  T l  igllway Department h a s  s l i c e d  up many 

e s t a b l i s h e d  c i t i e s  with Eree~~a'ays, assuming no r e s p o n s i b i l i t y  f o r  soc i a l  c o s t s  

i ncu r red .  There a r e  coun t l e s s  such i l l u s ~ r a t i o n s  of agencies  r e f u s i n g  t o  

recognize more than  a  very narrow d e f i n i t i o n  of t h e i r  r o l e  and thereby 

imposing haivy c o s t s  on the s o c i e t y .  

Apprais ing a l t ~ ~ n a t i v e s .  Eefore t h e  choice i s  made from among the  -- 

a l t e r n a t i v e s  which have been developed, they  must be appra ised  i n  c o s t ,  

f e a s i b i l i t y ,  b e n e f i t s ,  e t c . ,  t e rms-- to  the  e x t e n t  t h a t  t h i s  i s  p r a c t i c a l .  

A warning i s  j-n order  h e r e ,  t o  p r o t e c t  our  emphasis on change c a p a b i l i t y  

and innovat ion .  It i s  ev iden t  t h a t  t h e  more a n  a l t e r n a t i v e  d e v i a t e s  

from t h e  p rosa i c  and the  f u r t h e r  i t  i s  from t h e  simply incrementa l ,  t h e  more 

d i f f i c u l t  it w i l l  be t o  app ra i se  i t  i n  s p e c i f i c  terms. Innovat ive a l t e r n -  

a t i v e s  a r e  too o f t e n  dropped f o r  l ack  of means f o r  a p p r a i s i n g  them. Est imates  

of t he  e f f e c t s  of convent iona l  a l t e r n a t i v e s  tend t o  be f a r  more r e l i a b l e .  

I n  sum, r e a d i l y  a p p r a i s a b l e  a l t e r n a t i v e s  d r i v e  out  t h e  l e s s  a p p r a i s a b l e ,  

u n l e s s  c a r e  i s  taken  t o  p r o t e c t  t he  system from t h i s  form of e r r o r .  

This  impl ies  t h e  need f o r  s p e c i f i c a t i o n  of the  cond i t i ons  under which 

recornendat  i ons  a r e  made. The more innovat ive--but  l e s s  supportable--  



a l t e r n a t i v e  can s t i l l  be presented i n  terms which show something of i t s  

p o t e n t i a l ,  Tire c r i t i c a l  t h ing  ris Eor t h e  policymakers t o  be aware of the 

cond i t i ons  so  they lmy make t h e i r  choices  ,~i1311 t h e i r  eyes open. They !reed 

t o  lcnot~ as much a s  p o s s i b l e  of f ~ r e s e e a b l e  c o s t s  arld b e n e f i t s  (and t h e  

p r o b a b i l i t i e s  of t h e s e ) ,  t he  bases  f o r  these  predic t ior i s  and what unpred-icted 

consequences rnay occ.ur- -and t h e i r  l i k e i i h o o d ,  This  i n f  omxition can be 

su.pplied i r i  some degree f o r  rr,ost a l t e r n a t i v e s ,  inc luding  those  ~%71lich a r e  

I I way out" i f  they a r e  s u f f i c i e n t l y  "in" t o  j u s t i f y  sponsorsh ip ,  

In  ca ses  where t h e  eva lua t ion  of a  promising a l t e r n a t i v e  i s  e s p e c i a l l y  

d i f f i c u l t  t o  process  such a s  t he  Delphi method i s  u s e f u l ,  k s e l e c t i o n  

of qua l i r ' i cd  e x p e r t s  a r e  asked,  i n d i v i d u a l l y ,  t o  answer ques t ions  about  

the  ma t t e r  a t  i s s u e ,  La te r ,  s~ i l t n  t h e i r  cor~ments have been compiled, they 

r c a c t  t o  the  t o t a l  p i c t u r e  o f f e red  by the  coiiibined group. In t h i s  second 

exper ience  they a r e  1 i t e r a l l y  r e a c t i n g  t o  t he  t o t a l  pa t  t e r n  i n  c o ~ ~ p a r i s o n  

wi th  t h ~ !  ansyers  t'rlcy suppl ied i n  the f i r s t  round. l % i s  may 1ea.d t o  another  

round of responses--or  t o  a  meeting of t he  e x p e r t s .  1%e technicjuc i s  u s e f u l  

f o r  developing new approaches t o  problems and f o r  evaluat i r ig  a l t e r n a t i v e s .  

These techniques w i l l  not  remove u n c e r t a i n t y  from the  pol icy  process ,  

of course.  Incremental  p rocesses  have t h e  v i r t u e  of minimizing u n c e r t a i n t y ,  

but  even wi th  them t h i s  q u a l i t y  i s  never e l imina ted .  The more innovat ive  

the  po l i cy ,  t he  more u n c e r t a i n t y  i t  o f f e r s .  The kinds of changes we have 

noted a s  l i k e l y  f o r  t he  near  f u t r u e  imply t h a t  u n c e r t a i n t y  w i l l  be even 

more ev iden t  than  i t  i s  now. This  means t h a t  feedback and adjustment  

c a p a b i l i t y  a r e  v i t a l  i n  t h e  pol icynaking process .  

IJhen a  choice  i s  made from among t h e  a l t e r n a t i v e s  i t  i s  important  t o  

s p e c i f y  t h e  bases  of choice wherever poss ib l e .  Often,  of course ,  s t r a t e g y  

r e q u i r e s  t h a t  the  bases  be hidden,  b u t  where t h i s  i s  not  t he  case  

s p e c i f i c a t i o n  i s  u s e f u l .  I t  h e l p s  reduce choices  bwed on non-relevant  



o r  i nappropr i a t e  c r i t e r i a .  Ce r t a in ly  i t  i s  f u n c t i o n a l  f o r  t he  choosers  

t o  be requi red  t o  s p e c i f y  xdlether a b a s i s  of t h e i r  choice  was minimizing 

r i s k s  o r  ~naximizing ga ins .  S p e c i f i c a t i o n  o f f e r s  oppor tun i ty  t o  p r e c i s i o n i z e  

goa l s  and va lues .  

r . ~ e  process  of choice  i s  i n e v i t a b l y  a. mixture of f a c t  and va lue .  For 

some a r e a s  t he  f a c t s  w i l l  be c l e a r  and the  imp l t ca t ions  unequivocal ;  i n  

o t h e r s  t h e  information w i l l  be vague and extra-rat ional . .  processes  w i l l  be 

necessary ,  Occasional ly purely randoin choices  a r e  u s e f u l ,  a s  t h e  game 

t h e o r i s t s  sugges t ,  siiliply because such procedures keep the  oppos i t ion  

guess ing  . 
I n  a?y case  a  choice  must be made. One hopes t h a t  i t  - w i l l  be based 

where poss ib l e  oil a n  unclers tancl ing of the  a1  t e r n a t i v e s  involved a.s veil 

a s  t h e  v a l u e s ,  goal-s, po l . i t i c s ,  e t c . ,  of t h e  o rgan iza t ion .  \Then an alternative 

i s  chosen from among those  developed i t  shoulcl be subjected t o  a  t e s t  of  

goodness t o  determine whether i n  t-hc minds of those c l o s e  t o  t h e  problem 

t h i s  a l t e r n a t i v e  i s  good enough t o  go along wi th  i t ,  Here we note  t h a t  the  

policymaking process  i s  q u i t e  - ---- capable of churning out  a l t e r n a t i v e s ,  choosing 

one and imposing it on the  system t h e n  i n  f a c t  i t  i s  no t  r e a l l y  a  "'good" 

s o l u t i o n ,  A good sol-uti.on w i l l  f - i t  s o c i e t a l  needs, be p o l i t i c a l l y  and 

economically f e a s i b l e ,  be b e t t e r  than  i t s  a l t e r n a t i v e s ,  f i t  i n t o  t h e  l a r g e r  

o r g a n i z a t i o n a l  po l i cy  network, and be w i t h i n  t h e  c a p a b i l i t y  of t he  u n i t  which 

w i l l  d e a l  w i t h  i t .  A good s o l u t i o n  a l s o  r e p r e s e n t s  a  t e s t  of the  pol icy-  

making system s i n c e  i t s  u se  i n  t he  system feeds  back a  t e s t  of t h e  means 

used t o  i d e n t i f y  and choose i t .  

To a t tempt  t o  a p p r a i s e  t he  t e s t  agency 's  procedures i n  t hese  t e a l s  .has 

proven t o  be too  l a r g e  a  t a s k  f o r  t he  time a v a i l a b l e .  Despi te  our  p r a i s e f u l  

remarks i n  t he  previous s e c t i o n ,  t he  organi.zation appears  t o  be ove r ly  conserva t ive  

i n  app ra i s ing  a l t e r n a t i v e s ,  more l i k e l y  t o  choose t b s e  x~hich  a r e  s u f f i c i e n t l y  
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i n  t h e  s t r e a m  of  t h e  orgarzizati .ons s e x p e r i e n c e  t o  e v a l u a t e  them i n  f a r n i l i a r  

terms. T h i s  would imply t h a t  evert novel. i d e a s  -r,~ould be a c c e p t a b l e  o n l y  

i f  t h e y  c a n  be measured in. tile t e rms  ( h i g h l y  q u a n t i f i e d )  enlpl-oyed i n  p r e v i o u s  

s i t u a t i o n s .  By t h i s  xire mean o n l y  that whi.1.e orgar ; i -zat ion l e a d e r s  migl-rk be 

w i l l i n g  t o  eschew incren!ent:al change upon o c c a s i o n ,  t h e y  might  s t i l l  i n s i s t  

on appra i s i -ng  t h e  innova.ti.on i n  t h e  i.denti.ccrl terms e.nployed f o r  a l l  e x i s t i n g  

p a r t s  o f  t h e  sys tem,  There was a h i g h  d e g r e e  o f  s i m i l a r i t y  i n  t h e  t e s t  

pl:ocedures empl.oyed i n  t h e  v a r i o u s  d e p a r t m e n t s  expl.ored.  

ISe a r e  attyempting t o  n o t e  h e r e  t h e  r i s k  t h e  o r g a n i z a t i o n  r u n s  of a p p l y i n g  

t o o  l in l i t ed  a s e t  o f  c r i t e r i a  t o  t h e  c o n s i d e r a t i o n  o f  poss i .b le  i n n o v a t i o n s ,  

The o r g a n i z a t i o n a l  pol. i c y  s y s  tern  my a c t u a l l y  be more c r e a t i v e  i n  producing 

i d e a s  f o r  p o s s i b l e  new d i r e c t i o n s  t h a n  i n  c r e a t i r i g  a p p r o p r i a t e  means f o r  

appra i s i .ng  them, I f  t h i s  were  t h e  c a s e  i t  would r e p r e s e n t  a  condi . t ion 

conxaon t o  many (perhaps  r i ~ o s t )  o t h e r  or ; ;anizat ions .  I f  tile means o f  appra . i s ing  

new i-deas were  Inore r e a d i l y  ident%f' l .abl .e,  a I.ot inore new i d e a s  would d o u b t l e s s  

be  used .  

T h i s  i s  a s  much a s  w e  propose t o  s a y  on t h e  mecha.nics o f  policym=,king. 

The p r o c e s s  i s  one of d e v e l o p i n g  a l t e r n a t i v e s  through i n f o r m a t i o n  a n a l y s i s ,  
. . 

b r a i n s t o r m i n g ,  and o t h e r  nl-eans b o t h  r a t i o n a l  and e x t r a - r a t i o n a l ,  a p p r a i s i n g  

t h e  i m p l i c a t i o l l s  o f  t h e s e  throlrgh t l ~ e s e  sane  k i n d s  of rneans,and s e l e c t i n g  

t h e  most a p p r o p r i a t e  "good" a l t e r n a t i v e s .  The c e n t r a l  i d e a  i s  t o  u s e  a l l  
. . 

p o s s i b l e  means t o  g e t  beyond inc rementa l i sm,  t o  u s e  t h e  c a p a c i t y  we have  t o  

make s e n s e  o u t  of complex d a t a  and a  c o n f u s i n g  environment .  Broadly viewed, 

t h e  end p roduc t  should  be  p o l i c y  which moves u s  f u r t h e r  a l o n g  tovard  g o a l  

achievement  and toward t h e  s o l u t i o n  of: t h e  problems of t h e  s o c i e t y .  
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Follow-Up Processes  

This  s e c t i o n  i s  concerned wi th  whether ,  once pol icy  i s  formed, a  

su . f f i c i en t  a long of or-gan.j.zationa1 f o r c e  i s  nwstered t o  c.arry t h e  po l i cy  

o u t ,  and whether t h e r e  i s  adeciuate feedback (and a t t e n t i o n  t o  feedback) 

' t o  a l l ow po l i cy  t o  be criticlried and ad jus ted  i n  r ea l - t ime  terms. Pol icy-  

making i s  uniquely a n  expression.  of power, making i t  e s s e n t i a l l y  a p o l i t i c a l  

p rocess ,  Indeed, i t  i s  t o  reduce thc  p o l i t i c a l  f l a v o r  of: the  process  i n  

t he  execut ive  agencies  t h a t  t h e  attacks on increm~nta1is1-n (cssentia1.l.y a  

p o l i t i c a l  response)  a r e  based, A l l  of t h i s  i n~p l i ed  t h a t  t o  move fsoxi~ 

poltcyl~7;!ki.ng t o  pol icy  execut ion  r e q u i r e s  surmounting t h e  e x i s t i n g  power 

con f igu ra t ions  of t he  o rgan iza t ion ,  o r  a t  l e a s t  u s ing  them pos i t ive l -y ,  

It means having ma.n.agement systems designed t o  implement t h e  p o l i c i e s  w i t h  

f i d e l i t y  and survey the  imp1ementat:ion both f o r  dev ia t ions  and f o r  s h o r t -  

comings i n  t he  pol icy  i t s e l f ,  

This  impl ies  t h a t  a t t e n t i o n  must be given t o  pol icy  execut ion  evcn xt~11ile 

poli.cy i.s be ing  formed, t o  f i t  po l icy  t o  e x i s t i n g   configuration,^ of t h e  

o rgan iza t ions  and t o  a n t i c i p a t e  c o a l i t i o n s  which  nay a f f e c t  t he  implementation 

process ,  For a  po l icy  t-o be executed r e q u i r e s  bu i ld ing  a  power - s e t  i n  the  

orgal.nization which incl.uc1ed most of t h e  power c e n t e r s  r e l a t e d  t o  the  s u b j e c t  

of t h e  pol icy .  In  b r i e f  warning, aga in ,  t h t s  kind of problem i s  the very 

form which s o  o f t e n  causes  conserving r a t h e r  than  l i b e r a t i n g  pol icy  choices .  

The e x i s t i n g  power s e t ,  b u i l t  around e x i s t i n g  po l i cy ,  i s  a  powerful f o r c e  

f o r  t he  s t a t u s  21-10; - it i s  a  bold and s k i l l f u l  maneuver t h a t  innovates  i n  

t h e  f a c e  of such a  phalanx. 

To appra i se  t he  na tu re  of c o a l i t i o n s  and the  dimension of i .n te rna l  

power s e t s  i n  t he  t e s t  agency would be i n t e r e s t i n g ,  bu t  i t  i s  beyond t h e  

scope of t h i s  commentary. We did not  g e t  t he  f e e l i n g  t h a t  t h i s  was an  

e s p e c i a l l y  c r i t i c a l  problem i n  t h i s  o rgan iza t ion ,  i? the  sense of "competing 

camps" which a r e  w e l l  formed around d i f f e r e n t  viewpoints  and which r e t a i n  
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t h e i r  d e f i n i t i o n  through Lime, While t he re  a r e  c e r t a i n l y  c o a l i t i o n s  around 

va r ious  of t he  e x i s t i n g  p o l i c i e s  and pol icy  a l t e r n a t i v e s ,  these  d i d  not  

appear  t o  be openly coni:e:~ciing f o r  povcr,  nor d i d  they appear t o  t h r e a t e n  

t h e  equ i l i b r ium of t h e  o rgan iza t ion  a t  thi-s  tirne, Perhaps 1,7h~-n a  major 

chance occurs  i n  the  top  management s t r u c t u r e  such c o a l i t i o n s  w i l l  assumc 

g r e a t e r  s i g n i f i c a n c e  the11 a r e  ev idcn t  at- p re sen t .  I n  these  r e s p e c t s  t he  

agency appears  f o r t u i t o u s ;  many l a r g e  publ ic  o rgan iza t ions  a r e  r i v e n  by 

i n t e r n a l  power c o n f l i c t s .  

Feedbaclc, The po l i cy  sys  tem i n  a n  o rgan iza t ion  cannot be conceived - 

simply a s  means f o r  rnaking choices  of goa ls  and f o r  reac11i.n~ them. It 

invol-ved 7n add i t i o l t  the monitor ing of program execut ion  t o  i d e n t i f y  

r e s u l t s ,  compare these  wit11 a s p i r a t i o n s  and a d j u s t  a s  needs imply. The 

monitor ing system should i d c n t i f y  both the expected and unexpected r e s u l t s  

and sh0:\7 x~hetlier any c o r r e c t i v e  a c t i c n  i s  implied and i f  so what. These 

a r e  t y p i c a l  nanagemcnt m t t e r s  and need not  be considered much he re  except 

t o  n o t e  them a s  p a r t  of the  process .  Perhaps we can do b e s t  he re  by poin t ing  

out  t h e  need t o  be aware of t he  terldency f o r  people t o  r e a d j u s t  t h e i r  

expec ta t ions  of a  po l icy  a f t e r  i t s  r e s u l t s  become known--thereby "reducing 

pos t -dec is ion  d issonance ."  F u r t h e r ,  unexpected r e s u l t s  a r e  normal i n  new 

po l i cy  re f inement ;  the policymakers should no t  be taken t o  t a s k  f o r  them i f  

the  pol icy  has  been cont r ived  through the  use of the proper policymaking 

system. I n d i c t i n g  pol.icymakers f o r  unexpected r e s u l t s  of new pol icy  i s  a  

l ead ing  way t o  discourage new pol icy  innovat ions.  The hea l thy  organiza t ion  

reduces dissonance from unexpected r e s u l t s  by r e f i n i n g  a pol icy  system 

which i s  organizat ion-wide,  thereby b r ing ing  everyone i n t o  both pol-icy successes  

and pol icy  f a i l u r e s .  

Feedback must be sys t ema t i ca l ly  planned, scheduled,  and measured. Fced- 

back i s  c l -ear ly  u s e f u l  f o r  simple adjustment  i n  program execut ion ,  bu t  of 
0 



f a r  more va lue  i s  t h e  oppor tun i ty  t o  l e a r n  which a good systern o f f e r s .  For 

policymaking t o  reach beyond the  inmediate ,  simple,  incremental  ad jus tnenf  

g r e a t  amounts of a c c u r a t e  information a r e  needed. These a r e  l a r g e l y  a 

product  of e f f ec t i . ve  feedback systems. Both ra . t iona1  and e x t r a - r a t i o n a l  

procedures a r e  ;nvolved. On the  r a t i -ona l  s i d e  a r e  normal means f o r  

ga the r ing  and ana lyz ing  d a t a  and monitor ing the  mechanics of the  system a s  

i t  funct i0n.s .  E x t r a - r a t i o n a l  processes  appeared snore important  f o r  t he  

s u b j e c t  agency ' s  a t t e n t i o n ,  They included a t t a c k s  on cosnrr~u~~ication b a r r i e r s ,  

developing o b j e c t i v e  openness t o  r za l . i t y ,  w i l l i n g n e s s  t o  l e a r n  (and t o  be 

proved wrong), and m a t t e r s  of t h i s  n a t u r e .  

We w i l l  say l i t t l e  more on feedback s i n c e  i t  f a , l l s  r a t h e r  c1.earl.y 

within,  w e l l  estab1.islied patt-erns of organiza.ti.onal behavior .  In  the  observed 

agency the re  a r e  e x c e l l e n t  systerns i n  ope ra t ion  f o r  monitor ing the  va r ious  

programs and processes .  One g e t s  a sense of an  o r d e r l y  world i n  t h i s  a r e a ,  

i n s o f a r  a s  the e x i s t i n g  programs of t h i s  o rgan iza t ion  a r e  concerned, The 

agency does not  appear  t o  lzavegiven anywhere near  a s  much a t t e n t i o n ,  i n  a 

pol icy  a s  a g a i n s t  pub l i c  r e l a t i o n s  sense ,  t o  feedback from i t s  ecology 

on m a t t e r s  on which it does n o t  have programs bu.t t o  which i t  does r e l a t e .  

While publ ic  r e l a t i o n s  a c t i v i t i e s  a r e  a n  important f e a t u r e  of the total .  

system or' o r g a n i z a t i o n a l  equ i l i b r ium and perhaps even change, they wi1.I. not  

always s u b s t i t u t e  f o r  po l icy  adjustments .  The feedback system appears  

weak i n  t h i s  a r e a ,  s i n c e  i t  appears  t o  "hear what i t  wants t o  hear"  on some 

important m a t t e r s .  Needless t o  say ,  a s  we w r i t e  t h i s  we f ind  ourse lves  

aware of many corners  unturned,  many r e p o r t s  unread, and many in te rv iews  

unheld. Our knowledge of t he  system f o r  handl ing  pub l i c  co~np la in t s  on 

m a t t e r s  o u t s i d e  t h e  c e n t r a l  programs of the agency i s  f a r  l e s s  than  our 

c r i t i q u e  impl ies .  We j u s t i f y  our  p o s i t i o n  only t o  t h e  degree t h a t  t he  

arguments s e t  f o r t h  h e r e  o f f e r  i n s i g h t s  f o r  o t h e r  l a r g e  o rgan iza t ions .  
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SOY& CONCLUDING REJ"IARKS 

I n  t hese  pages we have suzlx~~arized the  dimensions of the pol icy  systenz 

upon st~hich the  o rgan iza t ion  must  depend f o r  t he  refinement of e x i s t i n g  

programs and t h e  creaLion of new ones. We clo not  propose t o  review the  

arguments h e r e ;  r a t l i c r ,  we t ~ i l - l  use thesc  f i r i a l  paragraphs t o  cap tu re  a fcw 

thoughts  which seem r e l e v a n t  a s  1~7e complet-e t h i s  no ta t ion .  

We were very  lrri~ch impressed w i t h  the  r o u t i n e  workings of t h i s  

o r g a n i - z a t i o ~ ,  with t h e  a r t i c u l a t i o n  of i t s  system, t h e  h igh  q u a l i t y  of i t s  

personnel ,  and t h e  r e a l  c a r e  and a t t e n t i o n  k~hich  i s  given t o  secur ing  it 

and cont inuing  i t  a s  a  g r e a t  publ ic  agency. Our f i r s t -hand  observa t ion  

of the  o r g a n i . z a t i o n - i l l - o p e r a t i o n  proved t o  be a  very i n s t r u c t i v e  experience 

of g r e a t  va lue  i n  t h e i r  p ro fe s s iona l  work. The agency seems t o  be more c a r e f u l l y  

organjzed,  wi th  Ear Inore attention t o  a l l  a ~ n n e r  of pllenomzna r e l a t e d  t o  

i t s  ope ra t ion ,  than. we academic observers  had espected t o  f i n d ,  There i s  

a q u a l i t y  a l l  through the  system which impressed us  very favorably .  Everyone 

enco7ln:ered i n  the middle and upper ~wnagement l e v e l s  sce~ned t o  have a  

wel l-defined r o l e  and p len ty  t o  do--and they were f l a i l i n g  away a t  t h e i r  

jobs w i th  a l o t  of z e s t !  

Our r e s e r v a t i o n s  stem from misgivings we developed about  t h e  r o l e  i n t e r -  

pre t a t  ion  of the o rgan iza t ion .  Inc reas ing ly ,  one found oneself  th inking  

of t h i s  agency a s  a  kind of "Eat c a t "  i n  a  h o s t i l e  environment. Often 

dur ing  our observa t ions  we heard i t  sa id  t h a t  by the  o r i g i n a l  d e f i n i t i o n  

of t h e  agency i t  was independent of i t s  s e t t i n g ,  no t  a n  agency of t he  c i t y  

nor a  r e a l  p a r t  of i t ,  and w i t h  no r e s p o n s i b i l i t y  f o r  the  c i t y ' s  problems. 

C lea r ly ,  t h i s  i s  t r u e ;  bu t  through h i s t o r y  f a t  c a t s  have o f t e n  been 

devoured by the hungry. Our personal  va lues  o r i e n t  us  t o  the view t h a t  t he  

s e r iousness  of the urban problems r e q u i r e  a  l a r g e r  e f f o r t  by a11 of u s  t o  

0 



preserve  our c i t j - e s ,  bfllile many people tend t o  d i s c o u r ~ t  s o c i a l  i n d i c a t o r s  

which p r e d i c t  extremely d i r e  cle~cloprr~ents  i n  t he  b i g  American c i t i e s ,  many 

of us b e l i e v e  them, Since thris s u b j e c t  agency i s  c l e a r l y  i.nvolvecl i n  what i s  

happening t o  i t s  c i t y  --and s i n c e  t h e  agency i s  going t o  remain. headcjuar tered 

t h e r e - - i t  would seern t h a t  t he  ~ r g a n i z a ~ t i o n  should be g iv ing  much more 

a t t e n t i o n  t o  p o l i c i e s  t;iilereby i t  cou.ld use  i t s  resources  of o rgan iza t iona l  

systems, t echno log ica l  s k i l l s ,  an.d managerial  t a l e n t s  t o  h e l p  tlze c i t y  t u r n  

some? of i t s  tougher co rne r s ,  As one reads  the  l o c a l  papers he re  one 

i s  i.ncreasing1.y convincccl t h a t  t h e  time l e f t  wherein the agency may use i t s  

own d i - sc re t ion  011 these  triatters i s  diminishing a t  a  rap id  r a t e .  It i s  

comparable t o  the  so-ca l led  "grea t"  co rpo ra t ions  t h a t  a r e  dumping co r rup t ion  

i n t o  t h e  l akes ,  r i v e r s ,  and atmosphere. They a r e  unl i l te ly  t o  ge t  axJay 

with t h a t  much longer  ! 

The evidence i n d i c a t e s  t h a t  t h e  pressures  on the  o rgan iza t ion  t o  do 

more--and t o  do some of what i t  does i n  a d i f f e r e n t  way--will become oveu- 

~~rllelrning. IJe be l i eve  t h e  pol icy  process  i n  t-hc o rgan iza t ion  should lie used 

i n  p a r t  t o  cons ider  t h e  or g a n i z a t i o i ~ ~ s  poss ib l e  c o n t r i  but ions and t o  work 

out  hoe they could be handled w i t h i n  the  context  of the agency a s  i t  e x i s t s  

today o r  a s  i t  could be a l t e r e d .  

This  may imply t h e  need f o r  t h e  a d d i t i o n  of a  Tew people t o  t h e  s t a f f  

system whose competencies a r e  i n  a r e a s  d i f f e r e n t  from those  t y p i c a l l y  

fou~zd t h e r e .  We speak of such persons a s  s o c i a l  and c u l t u r a l  a n t h r o p o l o g i s t s ,  

u rbano log i s t s ,  s o c i a l  psychologis t s ,  s o c i o l o g i s t s ,  and p o l i t i c a l  s c i e n t i s t s .  

A small  team of such people would o f f e r  inhouse c a p a b i l i t y  t o  cons ider  

ven tu re s  o u t s i d e  t h e  f a c i l i t i e s  now opera ted ,  and they would o f f e r  means 

f o r  improving t h e  development of t he  f a c i l i t i e s  themselves. One has  t he  

f e e l i n g  t h a t  t he  c i t y  has had more than i t s  sha re  of technology - sans 

humanism of hun1anist:ic va lues ;  i t  might be fun t o  t2y  t h e  o the r  say f o r  awhile .  



For t h i s  o r g a n i z a t i o n  t o  i n c l u d e  such  p e r s o n s  i n  i t s  c e n t r a l  p o l i c y -  

making p r o c e s s e s ,  and f o r  i t  t o  c o n s i d e r  even more s e r i o u s l y  i t s  invo lve-  

ment i n  what i s  happen ing  i n  i t s  a r e a  and h0~7 i t  may h e l p ,  w i l l  inpose  

very s h a r p  s t r a i n s  on t h e  sys tem and i t  w i l l  have t o  deve lop  a c c o m ~ ~ o d a t i o n s  

~ d ~ i c h  w i l l  be  d i f f j - c u l t  f o r  t h e  e s t a b l i s l l n e n t  t o  a c c e p t .  These a l o n g  w i t h  

t h e  move t o  new space  and t h e  r e a d i . 1 ~  f o r e s e e a b l e  c'ilanges i n  t h e  t o p  

m211agement o f  t h i s  o r g a n i z a t i o n  a r e  c l e a r  Fnd i c a t o r s  t h a t  t h e  agency 

imy be e n t e r i n g  a  per iod o f  g r e a t  arrd dra l lmt ic  change.  A v i s i t o r  r e t u r n i n g  

i n  t e n  y e a r s  might  f i n d  i t  hard  t o  r e c o g n i z e  t h e  o r g a n i z a t i o n .  

We b e l i e v e  t h e  o r g a n i z a t i o n  can h a n d l e  such  c ' i~ange,  With cori t inued 

c a r e f u l  a t t e n t $ - o n  t o  the  p o l i c y  p r o c e s s  i n  a l l  o f  i t s  dimensions  i t  sl~ou1.d 

come o u t  w i t h  a s t r o n g e r  publ-ic image and b e t t e r  e c o l o g i c a l  involvement a.s 

w e l l  as irriprovcd c a p a c i t y  t o  do idhat i s  b e i n g  done now. The same may doubt-  

l e s s  be  sai.d of innumerable  l a r g e  pub1 i c  a g e n c i e s  which a r e  currerit:!y 

s u f f e r i n g  t r a u ~ ~ ~ z ~ s  of adjus t rnznt  i n  t h i s  pe r iod  o f  s~$.ft change.  I n  most 

of them, t h e  p o l i c y  p r o c e s s  s u p p l i e s  a c c e s s  t o  t h e  change c a p a b i l i t y  

t h e  a g e n c i e s  need t o  f i t  i n  tomorrot<rts wo~:ld. 
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